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In the first year of your study of public administration, we asked the question "What is 
public administration?" The answer to this question is contained in the answers to 
various questions, including: "What kind of services are delivered to a society?" We 
came to the conclusion that public administration is concerned with the satisfaction of 
societal needs within the boundaries of a specific state through the delivery of certain 
public services. These services are divided into the following categories: 

• protection services 

• services that create wealth 

• welfare and social work services 

• cultural and educational services 

• environmental conservation services 

A number of institutions have been created to provide these services to the public. 
These services form the line function or functional activity of a particular public 
institution, such as the South African Police Service, Department of Health and 
Department of Foreign Affairs. Given the divergent nature of these services, the 
question arises of whether common elements exist between the various line function 
departments which are necessary for the performing of that function. By looking at 
the names of institutions, we are already given an indication of whether a prior 
decision or policy has been made about whether a specific service will be provided by 
the authority or whether a separate institution will be created to deliver that service. 
The institution naturally exists of people who must perform these functions. Just like a 
sports team, in which every individual has a special place and role, the people in an 
institution are also organised according to the division of task and authority. Since 
nobody works without remuneration, it is clear that funds are needed to pay the 
salaries of personnel and to provide for the costs associated with the delivery of the 
service. These people must have offices and equipment to enable them to carry out 
their tasks. These are known as the logistic needs of an institution. The common 
elements of public service delivery can be identified as follows: 

• policy and planning 

• personnel provision and utilisation and organisation 

• funding 

• logistic services 

THEME 1 
WHAT DO GENERAL GOVERNMENT FUNCTIONS 
REFER TO? 
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A further question that can be posed is: Since these elements are common to all 
departments, wouldn't it be more effective to have a single central institution to 
provide these services to all the departments? In such a case, these "general 
government services" become the line function of such institution(s). In this way, the 
policy making function can be managed through a central institution. Alternatively, 
personnel issues can be managed through a central personnel institution. All aspects 
relating to the funding of government issues can be controlled through a central 
institution. Provision and maintenance of offices and equipment for all departments 
can be centralised. This does not mean that the line function departments do not 
possess the elements needed to play at least an auxiliary role in these "staff or 
administrative functions". The Department of Defence, for example, will still have a 
section for finances where salary issues for the relevant department are 
administered, as well as a personnel section that handles the leave and promotion of 
internal personnel, for instance. You should keep in mind that the institutions that 
deliver a line function service to the general government services consist of people, 
and this means that the staff function, namely personnel provision and utilisation are 
also relevant to these departments. This also applies to other identified components 
such as funding, policy making, planning and logistic services. The analysis of the 
workings of a public institution thus lead to two main groupings, namely, a line 
function and a staff function which supports the line function. 

Now another two questions may be asked: whether this service should be offered by 
the government or whether it should not rather be offered by a private institution. 
Also, shouldn't this function rather be offered in a decentralised way within the public 
sector, where it is based on business principles? These questions will be dealt with in 
the various themes in the guide. 

KEY THEME 
All government services consist of two components, namely the actions related to the 
service itself (the line function), and actions that are taken in order to carry out the 
line function, namely, the staff functions. These staff functions are: 

 policy and planning 
 personnel provision and organisation 
 funding 
 logistic services 
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KEY CONCEPTS 
 line function 
 staff function 
 general government functions or services 

KEY QUESTIONS 
 How do the institutions responsible for the policy and decisions in the public 

service support the line function departments in the carrying out of their duties? 
 How do the institutions responsible for the personnel and the organisation of the 

public service support the line function departments in the carrying out of their 
duties? 

 How do the institutions responsible for the funding of activities in the public service 
support the line function departments in the carrying out of their duties? 

 How do the institutions responsible for the logistic services in the public service 
support the line function departments in the carrying out of their duties? 

These questions will be analysed as separate themes. 

ACTIVITY 
 National Treasury is a line function department involved in national funding. 

Explain this line function and indicate internal funding as part of the staff function 
within this department. 
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This section of the study guide explains policy and policy making as a general 
government function. The classification of policy, and the government institutions and 
roleplayers involved in the policy making process are discussed. As public policy is a 
complex, continuous process, it is necessary to be familiar with all the relevant 
roleplayers the environment in which public policy is formulated and the interests and 
factors that may influence public policy. The aim of this theme is to enable you to 
answer the key questions listed below. 

KEY CONCEPTS 
In this study guide the Constitution of the Republic of South Africa of 1996 is used, 
among others, as a source. In the rest of the guide this is referred to simply as the 
Constitution. 
 Policy 
 Policy making 
 Policy environment 
 Policy process 

KEY QUESTIONS 
 What is the difference between policy making as a process and policy making as 

outcome or result? 
 Why is policy making described as a general government function? 
 What factors influence the way a policy eventually looks? 
 What are the role and influence of the participants in the policy process? 
 Who are responsible for the successful implementation of the policy? 

 

 

THEME 2 
POLICY MAKING AS GENERAL GOVERNMENT 
FUNCTION 
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STUDY UNIT 1 
INTRODUCTION TO POLICY MAKING AS GENERAL 
GOVERNMENTAL FUNCTION 

1.1 Introduction 

As indicated in theme 1 of this study guide, the authorities cannot provide services 
unless a prior decision has been made to offer that service in a particular way and by 
a particular institution. Stated differently, policy making is that general governmental 
function that determines the aim that the actions of the government are directed 
towards fulfilling. The mere existence of an aim does not mean that its governmental 
function is carried out, however. Policy making as a governmental function differs 
somewhat from other governmental functions analysed in later themes in this guide. 
Human resources, funding and logistic services are services or functions that are 
offered by government institutions to other government institutions. These services 
focus on the control and support of administrative functions in government 
institutions. Policy does not only apply to the administrative functioning of other 
institutions, but also determines what the functional activities of the institution will be. 
This distinction is more easily explained through an example: the Reconstruction and 
Development Programme (RDP) is the policy statement of the government. Certain 
aims that the government wishes to achieve are set out in the programme. The 
Growth, Job Creation and Redistribution strategy is the instrument used to implement 
the RDP. If you look at the extract from the budget in the document collection, you will 
notice that certain medium-term expenditure priorities are listed, among others, 
issues relating to health services, housing and water provision. These priorities form 
the policy framework in which the activities of the government are structured. Chapter 
1 of the budget is dedicated to the aims of the programme, and states that the budget 
forms the expense framework through which the economic policies are put into 
practice. The parliament accepts the policy proposals of the Minister of Finance which 
are put forward in the budget bill, and awards official sanction to this by accepting it 
as a law. The policy proposals of the Minister of Finance thus become the guidelines 
by which other government institutions operate. 

In this section of the study guide, policy is described as a process consisting of 
subprocesses. These subprocesses cover the development of policy from the 
moment that the impetus for policy originates in the environment to the stage when 
that impetus is transformed into policy output and fed back into the environment. In 
addition to an analysis of the policy process, attention is also given to the policy 
environment and the actors that participate in the process. Note that preference is 
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given to the term ‘‘policy actors’’ above the term ‘‘policymakers’’, as not that only 
those who are active in the formulation and implementation of policy are important. 
Those who form the target group for such policy action are just as important. Their 
reaction to, or total apathy for, the policy concerned will equally influence its 
continuation or modification. You will notice that foreign sources are also mentioned 
in the theme. These sources generally refer to non-South African situations, for 
example, the governmental system in the United States of America (USA), Britain and 
European countries.  

Anderson, for instance, talks of secretaries (eg Secretary of State, that is, the Minister 
of Foreign Affairs) and government agencies (executive institutions such as state 
departments). In order to understand the theory, you must be able to relate such 
examples to the South African equivalent, with the understanding that you 
simultaneously take into account the unique circumstances and functions of the 
South African government. You can therefore not relate the role of the president of 
the USA to the role of the president in South Africa because their circumstances, 
powers and functions differ. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 define the terms policy and policy making 
 & identify the different categories of policy 

 

1.2 Terms “policy” and “policy making” 

Question: What does the term “public policy” mean and what implications does 
this definition hold for the study of policy and the policy process? 

1.2.1 Introduction 

It is a revelation to discover that not only does there seem to be a lack of clarity about 
what policy is, but that book chapters have been written without making an attempt to 
define it. Since we are trying to organise our knowledge of administration in the public 
sector so that it can be considered a science, it is extremely important for us to have 
a clear, definitive concept of policy — a concept that is operational in the sense that it 
can be applied to different situations and be valid to each one; that is, that it can be 
used effectively. 
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1.2.2 Definition of policy 

Policy can be described as an actor or actors’ deliberate actions in the 
management of a situation in order to achieve a certain goal or goals. Public 
policy relates to the actions of government institutions (all legislative, executive and 
judicial institutions), as well as to those of all persons and institutions who are 
involved in the making and execution of policy, but who are not necessarily involved 
in the policy process at the same time and in the same way. 

1.2.3 Kinds of public policy 

For analysis purposes, policy can be divided into categories according to certain 
criteria. 

Policy areas 

Policy is classified according to its function into, for example, foreign policy, housing 
policy and defence policy. Due to the interdependent nature of governmental 
enterprises, it is not possible to distinguish watertight categories. For example, it is 
not possible to formulate a policy for industrial protection and import substitution 
without taking into account the mutual influence of industry protection regulations and 
import discouragement regulations (such as import tax) and interstate relations with 
trade partners, which would be negatively affected by such regulations. (In this 
regard, compare the argument between the United States of America and Japan 
concerning the influence of Japan’s exports to and economic activity in the USA on 
unemployment in the USA.) In this case, the economic and foreign policies are so 
closely related that they are difficult to distinguish. The same principle applies to the 
Population Development Programme — the success of the programme is determined 
by the successful implementation of the three elements or subdivisions of the 
programme, namely, primary health care, economic development and education and 
training. The question inevitably arises: should this programme be typified as a health 
policy, economic policy or education policy? 

Policy communities 

Another way of categorising is undertaken on the basis of the role players or policy 
communities that are involved in the formulation and execution of a particular policy. 
These role players include government departments, officials, pressure groups and 
influential individuals. Policy communities therefore extend beyond the government 
institutions and can differ from policy area to policy area, although the same policy 
community or elements of it may be involved in different policy areas. 
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Nature of the policy 

On the basis of the nature of the policy, a distinction can be made between 
substantive and procedural policy. Substantive policy can determine what will be 
done, for example, the building of roads or the training of personnel, and outlines the 
costs and advantages. Procedural policy determines how and by whom the above will 
be done. 

Effect of policy 

Policy can also be typified on the basis of the effect that it will have when it is 
implemented. In this way we can distinguish between the following: 

(1) Distributive policy. Goods and services are allocated to particular groups in 
society, for example, tax rebates, subsidies and free education. The groups 
that benefit from this do not compete directly with each other and there is no 
particular group who is responsible for the costs. 

(2) Redistributive policy. One or more of the basic social and economic benefits 
are redistributed in order to redress a socioeconomic imbalance in the 
community. Examples here are tax systems, in which higher income groups 
pay more tax, programmes to combat poverty and famine, and corrective 
action to provide work for minority groups or to reflect the racial or cultural 
composition of the community in the civil service. 

(3) Prescriptive policy. Prescriptions are issued about how members of the 
community must or must not act. The most important example of this are 
punitive laws. 

(4) Self-regulating policy. Like prescriptive policy, prescribes certain behaviour, for 
example, educational and qualification requirements and behaviour codes of 
professional bodies such as the Nursing Board. In this case, however, policy is 
initiated and implemented by the group to which it applies. 

Nature of the benefits 

Policy may be material or symbolic according to the nature of the benefits that are 
allocated to groups. Material policy holds tangible benefits and substantive power for 
the group to which it applies, and tangible costs for those who are disadvantaged by 
it. Examples here include minimum salaries and minimum electricity tariffs which 
subsidise the electricity provision for disadvantaged communities. Symbolic policy, in 
contrast, rather addresses the immaterial values of the community, such as patriotism 
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and cultural unity. Policy on official languages and language teaching in schools are 
examples of symbolic policy. 

Collective and private services 

A policy may also be categorised according to the number of people affected by it. 
Collective services involve benefits and costs for the community as a whole, for 
example, programmes for national safety and for defence and anti-pollution 
programmes. Such programmes are financed through general tax (although individual 
business undertakings can sometimes carry the costs of anti-pollution programmes 
themselves), and no one group in the community benefits more than another. 

In contrast, individual consumers benefit by the use of private goods for which they 
pay the costs (or a part of the costs). Post and telecommunication services, tertiary 
education and electricity are examples in this regard. 

1.3 Review 

From an analysis of the definition of ‘‘policy’’ it would appear that the term ‘‘policy 
making’’ only refers to a part of the total policy process. The policy process is far 
broader that simply the formulation of policy through decision making on which aims 
will be pursued and in which ways. A decision is of little value when it is not carried 
out and implemented, and for this reason the policy process also involves actions 
through the implementation of policy. The reason for existence (raison d’eˆtre) for 
the policy process is the interaction with the environment, either to maintain 
the status quo or to change circumstance through intervention in order to bring 
it in line with a desired or acceptable situation. This thus implies evaluation of the 
effect of policy — to determine whether the set aim is achievable, and to what degree 
it is achieved after implementation. 

ACTIVITY 1.1 
What type of policy is the Reconstruction and Development Programme (RDP) of the 
government? Explain your answer. 
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STUDY UNIT 2  
THE POLICY ENVIRONMENT 

Question: What leads to policy and policy making and what factors influence the 
way a policy eventually looks? 

Policy is the result of the interaction between the policy actor in the policy process 
and the environment in which he or she acts. The success of a policy is determined 
by the reaction to inputs from the environment (support, resources and demands for 
action in the form of suitable outputs). 

2.1 Introduction 

In the definition of policy in the previous study unit it was stated that public policy is 
the result of the actions of actors in the management of a situation. The situation 
referred to may be understood as the circumstances or the policy environment in 
which the policy is made and carried out. The policy environment refers to all those 
relevant factors that determine the circumstances or situation to be changed or 
maintained by the policy process. This includes people's demands and expectations 
of the policymakers, and present and limit possibilities for the policymakers. In reality 
therefore, it is the policy environment that determines the nature, content and extent 
of policy. The boundaries of the policy environment are not static, but change in 
accordance with the issue at hand, the development of knowledge and the subjective 
perception of the policy actor. 

In this study unit, we will look at several aspects of the policy environment that is 
particularly important to the policy process. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 indicate which environmental factors lead to policy and policy making and discuss 
them with reference to practical examples 

 

2.2 Policy environment as input for policy 

For the purposes of analysis, the policy environment can be divided into physical and 
non-physical factors. Both of these categories can be divided again into political, 
economic and social factors. Thus a distinction can be made between physical 
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political factors (compare for example the country's geographical position within a 
certain region, or the influence of neighbouring states on the country's foreign policy 
and trade transactions), physical economic factors (eg the availability of natural 
resources) and physical social factors (eg demographic characteristics such as the 
size of the population, age and distribution). 

The non-physical environment pertains to aspects such as values, culture, 
expectations, power division and interests. Here we could mention political 
(democratic or autocratic) values, economic expectations in terms of standard of 
living, and social (eg religious) values that form part of the culture. 

ACTIVITY 2.1 
You are the political officer of the Department of Housing and Social Development. A 
farmer has applied to the High Court for an eviction order for the 40 000 squatters on 
his farm. The order was granted and the Court ordered your Department to submit a 
comprehensive plan to the court within six months setting out how the Department 
should remove the squatters and how alternative housing should be provided. 

 Make a list of the physical and nonphysical factors that will influence the chosen 
policy and that will therefore have to be taken into account when deciding on a 
policy. 

 

 

 

 

 

The policy environment is the origin of the inputs that the policy process converts into 
outputs. The inputs consist of demands that the government does something about a 
certain situation, for example, constitutional reformation in order to establish a more 
widely representative democracy, or financial help to farmers so that they may 
survive drought conditions, resources that make action possible or limited, and 
support for the government and its policy that increases or decreases in accordance 
with the acceptability of the outputs (in this instance, policy) in the environment. 
These factors give rise to the "problems" with which role players in the policy process 
are faced and which may be subjective or objective. 

The policy context can thus differ according to the particular circumstances of policy 
areas. 
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In most cases, the policy actor is part of a group (eg an interest group) or institution 
(compare for example the politician as a member of parliament, a political party and 
cabinet, or an official in the context of a certain department or other government 
institution) with its own goals, values, management style, hierarchy and other 
organisational rules and decision-making mechanisms and methods. The policy actor 
considers and appraises inputs from the environment through the lenses of his or her 
group or institution in terms of their preferences and aversions, which magnifies the 
difference between the real environment and the perceived environment. 

Although the perceived environment or subjective environment determines the nature 
and content of outputs, the real or objective environment determines the success of 
policy outputs to comply with demands and in so doing create support for the 
government, the political system and the policy. 

Schematically, the interaction between the environment and the government can be 
presented as follows: 

 

2.3 Selected environmental factors 

The following factors are particularly important in the policy process: 

2.3.1 Values 

The value environment consists of the general value structure of the members of a 
particular society and the policy-making process cannot be divorced from the value 
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structure. Administration and policy making are by definition goal-directed. In this 
regard, firstly, certain values and norms of the governmental environment are 
accepted, or it is assumed that these will be provided. Secondly, the government tries 
to achieve and bring about further values that are expressed in governmental laws 
and legal prescriptions. The government will then interpret and implement them 
(make them operational). Consequently, policy-making and execution can never 
simply be a technical action; it cannot be value-free, and values must be integrated 
as well as possible into the calculations. 

Values not only influence the policy process in the sense that they form the basis of 
demands that are made on the policymaker, but also in that they indicate the ways in 
which policy is established and carried out. For example, the Constitution stipulates 
that society has certain basic rights that may not be infringed upon by government 
actions and that there are specific rights that must be consciously promoted. The 
government's actions must be transparent and officials must be accountable for their 
actions and decisions. 

Apart from the personal and group values of the participants or actors in the policy 
process, it should also be borne in mind that the actor(s) are members of institutions 
that uphold certain values and that have to take individuals into account in their 
decisions and actions. In this regard we refer to the following: 

--- The Constitution is the most important set of value prescriptions for the 
conduct of the public sector, especially since any actions and decisions taken 
by the government may be weighed up against this set of rules by the courts, 
and if found to conflict with the Constitution, may be set aside. In addition to 
the values contained in the Bill of Rights (Ch 2 of the Constitution), Chapter 10 
prescribes certain values and principles that should be upheld in the public 
administration process. 

--- Values and guidelines laid down in other policy documents determine the 
nature and content of policy in particular policy areas. The most important 
example is probably the fiscal policy of the Government which is spelled out in 
the annual budget. The objectives and policy priorities of the Government that 
direct and demarcate policy for individual policy areas (eg health and 
education) are expressed in monetary terms in the budget. Institutions which 
are responsible for particular policy areas are called to account, and have to 
indicate to what extent they have complied with the provisions of the budget as 
financial policy. 
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--- In addition to the values laid down for public administration in Chapter 10 of 
the Constitution, the public service as an institution has, adopted a set of 
values as prescribed in the Code of Ethics for Public Servants. 

--- The conduct of policy actors as members of a particular institution is also 
directed by the institution's own code of ethics, which is spelled out in the 
mission and vision of the institution. 

--- Political officers such as ministers are members of a particular political party 
and as such are bound to promote the values of the party. 

ACTIVITY 2.2 
In chapter 2 of the Constitution the rights of children are spelled out, which reflect the 
values of society in this regard. What influences will these values have on policy 
making in terms of 

 children who break the law 

 

 

 

 

 

 compulsory military service? 

 

 

 

 

 

2.3.2 Interests 

Interests can lead to discord and conflict in the community and are also the 
underlying reason for the participation of actors in the policy process. 
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Public policy is often the result of conflict between individuals and groups and their 
interests and expectations regarding economic activities, especially in modern 
industrialised societies. Conflict can originate, for example, when the interests of 
industries and private people clash (compare for example environmental pollution), 
employers and employees, large and small business, producers and distributors. 
Groups who feel unhappy with their position in relation to other groups (such as 
workers who feel that employers are making an excessive profit while they are 
underpaid) can expect the government to correct the situation. The authority of the 
state is called in especially when one group feels that it does not have the same 
power as its opponent, and it cannot strengthen its position in private negotiation. The 
dominant group will, in contrast, attempt to keep the government out of the conflict 
based on the argument that government action is unnecessary, undesirable and 
unwise. (Can you see how political culture and the exercise of power can come into 
play here?) 

Relationships between groups can be disturbed by socioeconomic changes. The 
greater recognition or the rights of women, for example, has led to policy to legalise 
abortion, and laws to combat discrimination against women in the workplace. Those 
who feel that the relationship with them has been disturbed may perhaps wish for 
government action to restore the status quo and to protect their interests. 

The level of economic development determines and limits the ability of the 
government to react to demands from the environment. The government is actually 
not able to offer extended welfare and health care if there is not enough money or 
trained personnel. When funds are scarce and there are deficits in the budget, a local 
government will rather spend the available funds on functions such as safety services 
and maintenance of existing infrastructure such as roads rather than on "luxuries" 
such as libraries and parks. A contributing factor to the inability of local government to 
fulfil some of society's expectations is the unequal division of resources between the 
central government and lower authorities. Local governments, on their own, have 
limited sources of income and are usually dependent on transfers from higher 
authorities (and are consequently also dependent on the approval of and control by 
the higher authority). 

Can individuals identify their interests themselves and should their indicated policy 
preference be taken as the only criteria for the government in looking at the following 
situations? 

(1) People such as young children and mentally disabled people, as a result of 
their limited intellectual capabilities, may not be able to evaluate or understand 
the alternatives. 
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(2) Practices such as drug abuse and child labour are unacceptable to society, 
regardless of the attitude of the users of such practices. 

(3) The choices of the individual are limited by habit, for example, in the case of 
smokers. 

(4) Some people may have made another choice if they possessed more 
information, insight and experience into the consequences, which was not the 
case when they chose. When people must make choices concerning further 
training or a career, their ignorance and lack of experience of the pitfalls of 
what happens in practice causes them to make wrong choices. 

(5) Experience and education can be prerequisites for the consideration of 
alternatives, for example, a legal background in the evaluation and 
consideration of legal subjects. 

(6) Manipulation by propaganda and advertisements can influence people's 
choices. It is thus possible that "interests" in an objective sense can be 
perceived and measured against criteria and standards that are independent 
of the individual's own awareness (Lukes 1975:34; Connolly 1972:469). 

ACTIVITY 2.3 
In the preceding activity particular groups and individuals have an interest in the 
decisions and actions taken to solve the problem. Identify these interested persons 
and indicate how their interests differ from one another. Does the Bill of Human 
Rights of the Constitution have any influence on the way in which these interests 
should be accommodated in the eventual policy? 

 

 

 

 

2.3.3 Public opinion 

If one keeps in mind that the government provides services to society, the question 
arises: to what degree does the government take into account the wishes and 
preferences of members of society when deciding what services to deliver and in 
what way? To phrase the question differently: What influence does public opinion 
have on policy making? 
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According to Anderson (1994:131) a distinction can be made between the influence 
of public opinion on policy decisions that influence broad policy, and day-to-day 
decisions over certain aspects of policy. Public opinion will probably exert a greater 
influence on general policy statements concerning issues which the public media 
focus on than on the routine decisions of officials which nobody knows about except 
the persons directly affected. If such decisions are so controversial, however, that the 
courts of the media become involved, the official's expectations of how the public will 
react will influence similar future decisions. 

Public opinion need not always reflect the majority in society. According to Dahl, one 
of the chief characteristics of the political society is a reluctance to get involved. This 
lack of involvement in public policy-making can stretch from unwillingness to get 
involved to a lack of interest because the person's interests are not affected, or 
because the issue is so technical that people do not have enough knowledge to form 
an opinion about it. Public opinion can be manipulated by informed and well-
organised groups with access to the mass communication media, and even through 
the government itself. In spite of these factors, chosen and even appointed officials 
cannot totally neglect to take public opinion into account. 

2.3.4 Exercise of power 

An important element of the policy environment is the relative power position of 
participants in the policy process, the ways in which they may exercise this power 
and the influence that this has on the making and implementation of policy. 

There are many descriptions of "power" and "exercise of power" and interpretations 
of the difference between "power" and "influence". In spite of the different emphases 
of the definitions, the central idea is that power is the ability of a person or group to 
influence the actions of other people or groups in accordance with the wishes of the 
person with the power. Power thus refers to a relationship between people or groups 
in which the needs, wishes, preferences or aims of one or more people affects the will 
of others to act and/or the ways in which they act. 

The distribution of power in a political society can change from time to time and from 
policy area to policy area. 

2.3.5 Expectations 

An important factor in the nature of these demands and support is society's 
expectation that the government must fulfil these demands (and thus the needs) and 
that the degree to which the government does this determines the support of lack of 
support that they receive. These expectations do not remain constant: the so-called 
"rising expectation phenomenon" resulting in the government having to fulfil more and 
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more needs and expectations. Increasingly more issues that were previously 
considered as private functions now fall within the sphere of governmental functions: 
compare for example the expectation that the government is not only responsible for 
the physical health of individuals, but also for their physical welfare (housing, health 
and so on) as well as their mental health and development through education, the 
provision of libraries and recreation facilities. 

ACTIVITY 2.4 
Name the expectations regarding the squatter problem created by Chapter 2 of the 
Constitution as they apply to interested parties in the preceding activity.  

 

 

 

 

 
 

2.3.6 Uncertainty 

Policy environment change -- some factors and questions change rapidly in a 
nonlinear way, which make predictions difficult and often impossible; other factors 
change slowly and predictably, say, over a period of five to ten years. Because policy 
making is future-oriented, it occurs in conditions of uncertainty. The degree of 
uncertainty is determined by the completeness and accuracy of information over 
future changes and the complex nature of the environment. 

2.3.7 Political culture 

Every society has a certain culture in which the values and lifestyle of its members 
differ from those of members of other societies. Political culture refers to the values 
and attitudes that members of society expect their government to have, how they 
should do this and what the quality of the relationship between subject and authority 
should be. This culture develops through a process of socialising in which the 
individual accepts certain values and guidelines through experience and association 
with his or her family, friends, teachers and fellow citizens. These values become part 
of his or her own value system and are revealed in his or her actions in the political 
process. 
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2.4 Review 

The policy process cannot be divorced from the environment in which it occurs. 
Indeed, the policy process exists because there is an environment, and this 
environment is not static. 

The environment consists of a collection of interests, values and needs, and conflict 
situations arise when no consensus exists over which values and needs have already 
been met by the government, and which have yet to be realised. Before the 
government can fulfil these demands, a process of articulation and systemisation 
must occur. 

A characteristic of this environment is the rising expectation phenomenon. As a result 
of the changes in the input pattern, expectations change, although they do not 
decrease. In contrast, resources are scarce and these cannot meet the rising 
expectations. 

The urgency of issues brought up in the policy context can differ. The solutions to 
some critical issues can be decisive for the future. In other cases the costs 
associated with not making a decision are more acceptable than the risks that 
decisions and actions may hold. 

In the next study unit attention will be paid to the individual groups and institutions 
involved in the making and execution of policy. 
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STUDY UNIT 3 
PARTICIPANTS IN THE POLICY PROCESS 

Question: Is public policy only determined by the government, or does society also 
have a share in how it eventually appears? 

3.1 Introduction 

The policy actor is the catalyst in the policy process and is involved in the articulation 
of environmental factors and the transformation of these inputs into policy outputs. In 
order to understand the nature and contents of the eventual policy, policy actors 
themselves, and the ways in which they participate, must be analysed with relation to 
the group. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 identify the parties involved in the policy process 
 analyse the role of these parties in the policy process 

 

 

3.2 Parties involved in the policy process 

A distinction may be made between official policymakers and non-official 
policymakers. Official policymakers are institutions or persons that are legally 
authorised to make policy. This group includes institutions such as the president,  
legislative institutions on central, provincial and local level, executive institutions on 
central, provincial and local level, and the courts. Non-official policymakers 
influence policy decisions through their actions, but cannot give official sanction to 
policy proposals nor enforce them. 

3.2.1 Official policymakers 

A distinction can be made between primary and secondary policymakers. Primary 
policymakers are directly empowered by the Constitution to determine policy. They 
are not dependent on the approval of other government institutions. 
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3.2.2 Secondary policymakers as non-official policymakers 

The Constitution is the law in which the main rules relating to the state, the 
government bodies and their authority and the relationship between government and 
citizens appear (Rautenbach & Malherbe 1994:17). Cloete (1994:92) indicates that 
the Constitution is the first and chief policy statement of the state, and is the most 
difficult to obtain consensus on. The Constitution determines which institutions and 
officials are responsible for policy-making, the rules and procedures according to 
which this should occur and the principles and aims that should be achieved through 
it. 

According to section 2 of the Constitution, the Constitution is the highest law in the 
country and any legal precepts or actions that do not accord with it are invalid. This 
means that the Constitution provides the norm against which all policy decisions and 
actions of the government can be tested. This ruling does away with the system of 
parliamentary sovereignty that governed the South African state system in 1994. In 
addition, the Constitution is entrenched (which means that it can only be set aside by 
means of special prescribed procedures) and the courts are formally granted the 
capacity to test any governmental actions against the Constitution. The perception 
that parliament is the highest authority in the state, and subject to no other authority 
(a pertinent ruling of the 1966 Constitution), is no longer applicable and parliamentary 
laws can, like any other action in a government institution, be declared invalid if they 
are found to be in conflict with the Constitution. 

Legislative authority 

The legislative authority as policymaker 

Legislative bodies stand at the head of the government structure on all three levels of 
government (national, provincial and local levels) and are the final policymakers and 
sanctioners of government policy. A government institution can only deliver goods 
and services within the framework determined by the legislature. This framework or 
limit is imposed by authoritative legislation and the amount of money that is approved 
for the service in the budget. Legislation provides prescriptions for the execution of 
government policy to administrative institutions. This includes the creation of 
administrative bodies and the formation of norms and administrative actions. 

According to section 43 of the Constitution, the legislative authority resides with the 
parliament on the national level of government, with the provincial legislature on 
provincial level and with municipal councils at local level. In terms of section 42, the 
parliament consists of the National Assembly and the National Council of Provinces. 
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A distinction in the management and authorisation of bills may be drawn between bills 
that amend the Constitution, bills that do not affect provinces, bills that do affect 
provinces and money-bills. 

ACTIVITY 3.1 
 Describe how the procedure for laws in the various categories differs according to 

the Constitution.  
 

 

 

 

The biggest part of the parliament’s work involves the consideration of draft bills, and 
the debating, rejection and approval or bills that are proposed by the executive body 
and individual members. It is frequently noted in literature that the policy-making 
initiative shifts from the legislature to the executive authority and that the legislature 
performs a legitimising rather than a legislative and policy-making role. The extent 
and complexity of the modern state’s responsibilities, the lack of knowledge of 
members of the legislative authority concerning all the issues and the fact that the 
legislative authority sits only at certain times resulting in limited opportunities for 
debating legislation in detail all contribute to this shift in initiative. Greater discretion 
over policy is also given to the executive authority in that legislation contains 
increasingly fewer particulars and focuses more and more on overarching or general 
norm statements, with the detail being left to the minister and officials. Rautenbach 
and Malherbe (1994:87) indicate that the legislature’s approval is a constitutional 
necessity without which no policy can obtain legal validity. The legislature’s 
involvement in policy- making also has a formative effect on the content of policy 
because the executive authority must take into account the fact that the policy will be 
debated in public and that interest-articulation and compromise must be anticipated. 

There are, however, proven methods by which the legislature can overcome its lack 
of knowledge and time: 

Ways in which the legislative authority is supported 

(a) Specialised bodies 

The Constitution makes provision for specialised bodies which support the National 
Assembly and which ensure that the principles contained in the Constitution are 
applied in practice. The functions and duties of these bodies are determined by both 
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the Constitution and by legislation. These bodies have the capacity to investigate, 
report on and take corrective steps regarding issues that fall into their special 
functional area and which allegedly contain irregularities or which contravene the 
rights of an individual or group. These bodies are accountable to the National 
Assembly and must submit a report at least once a year to the Assembly. 

ACTIVITY 3.2 
 What institutions and areas are provided for in chapter 9 of the Constitution? 
 Do you think that the Public Service Commission also constitutes such an 

institution? Motivate your answer. 

 

 

 

 

 

 

(b) Parliamentary procedure 

Parliamentary procedure is the internal or statutory requirements for the execution of 
a valid parliamentary action and refers to all the statutory and other acts, rules and 
uses pertaining to the functioning of parliament. Fixed and prescribed procedures 
empower parliament to efficiently plan its duties and to compel its members to act in 
accordance with these. It makes disciplinary actions possible against members who 
interfere with the duties of parliament. 

The sources of parliamentary procedure are the regulations or rules accepted by the 
National Assembly and National Council of Provinces in accordance with sections 57 
and 60 of the Constitution respectively, practices that have developed over the years, 
decisions made by the speaker and other chairing officials concerning the application 
of procedural rules, and the Constitution. 

(c) Parliamentary committees 

A parliamentary committee can be described as a group of members who are 
appointed by the house from among its own members to carry out a certain function 
for a certain period of time. This means that the committee is subject to the authority 
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of the house which appointed it and cannot act independently. The following 
committees have been appointed according to parliamentary procedural rules: 

• House committees, such as the Arrangements Committee, The Committee for 
Internal Arrangements, the Committee for the Parliamentary Library and the 
Disciplinary Committee which investigates irregularities and transgressions of 
members of the house and advises the speaker in this regard, and a 
Scheduling and Coordination Committee. The latter committee is responsible 
for the coordination of committee sittings other than house committees, and the 
compilation of guidelines for the functioning of committees and funding of 
committee activities. 

• Portfolio committees, which are appointed by parliament to consider all issues 
relating to particular portfolios or policy areas. This includes legislation and all 
issues relating to the legislative programme; budget, rationalisation, restructur- 
ing, personnel issues or any other policy issues of the departments involved in 
the particular policy area. The committees are entrusted with all tasks, functions 
and obligations pertaining to parliamentary control over the policy areas. 

• The Committee for Private Bills and Petitions which, as the name indicates, 
manages the private bills of individual members of the legislative authority and 
petitions from members of the public which are submitted by members of the 
legislative authority. Before such a bill can be submitted, the committee 
members consider whether they are in favour of the principle of the bill. If it is 
approved, it is referred to the relevant portfolio committee for consideration. 

• The Standing Committee for Public Accounts, which serves as the legislative 
authority’s watchdog over the spending of public funds by the executive 
authority. The committee is supported by the auditor-general. 

• Joint committees, consisting of members of both houses, that consider 
legislation or other issues referred to them. 

• Ad hoc committees, which are appointed by a house to carry out a particular 
task. Members of the committee can consist of members of the National 
Meeting, or members of the house and members of the National Council of 
Provinces in a joint committee. Unlike the joint committee, the ad hoc 
committee disbands after completion of the task and after a report has been 
submitted to the house(s). 

Although the committee system contributes to the more efficient functioning of 
parliament, this advantage is nullified by problems with the administration of 
committees. However, personnel shortages and budget cuts result in a lack of 
sufficient administrative support and the committees can therefore often not function 
effectively. 
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Other functions of parliament 

In addition to the legislative function of parliament, this institution performs other 
important functions in the policy process. 

(a) Representative function 

Parliament represents the population in decision-making at the level of central 
government, which means that it must be representative of the people and articulate 
their interests. Parliament thus forms a communication channel between the central 
government and the people and also has the task of providing information and 
education to voters. 

ACTIVITY 3.3 
Parliament consists of the National Assembly and the National Council of Provinces, 
which are constructed in various ways. Indicate how the composition of these two 
institutions represents different interests in different ways.  

 

 

 

 

(b) Control function 

By exercising control over the executive authority, the principle of responsibility and 
accountability is established. The control function includes aspects such as control 
over state expenditure, investigations into state administration, and analysis and 
criticism of government policy by means of questions and debates. 

ACTIVITY 3.4 
Sections 55, 56 and 92 of the Constitution contain stipulations that enforce the 
principle of accountability towards parliament.  

 Name these stipulations, and indicate whether you think that, theoretically 
speaking, these are sufficient to enforce parliamentary authority. 
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(c) Conflict-regulating function 

Through representation and debates, compromises are reached between interest 
groups, conflict is regulated in a peaceful manner and the stability of the government 
system is strengthened. 

ACTIVITY 3.5 
 How can the actions of the mediation committee appointed in terms of article 78 of 

the Constitution control conflict in parliament? 

 

 

 

 

 

(d) Judicial function 

Parliament can punish members and outsiders, can strip members of the executive 
authority of their office and authorise executive actions. 

In terms of sections 89 and 102 of the Constitution, members of the executive 
authority can be stripped of office. In what conditions can this occur and how are 
posts then filled? 

Delegated legislative authority 

The president is not indicated as part of the legislative authority in terms of section 43 
of the Constitution. He/she does, however, play a part in policy-making in that he/she 
can issue proclamations, regulations and other instruments of delegated legislation, 
according to section 101 of the Constitution. The president’s decisions which affect 
the functions of other cabinet members must be co-signed by a member of the 
cabinet. Legislation can also give ministers the capacity to make proclamations and 
regulations, within the limits imposed by the law that have the same legal power as 
law. 

The president does, however, perform a function in legislation through the parliament, 
although it cannot necessarily be considered as a formally decisive authority. 
According to section 79, the president must authorise and sign a bill before it can 
become law. If the president has reservations about the constitutionality of the bill, 
he/she may refer it back to the National Assembly for reconsideration. The bill must 
then be reconsidered by the National Assembly and the National Council of 
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Provinces. The Council of Provinces must participate in the reconsideration of the bill 
if the bill amends the Constitution, or if it affects the provinces. The president must 
sign and authorise the bill after it has been reconsidered by parliament, or after it has 
been referred by the Constitutional Court for a decision over its constitutionality. If the 
Constitutional Court decides that the law is constitutionally acceptable, the president 
is obliged to authorise it. Although the president is part of the legislative process, 
his/her power is limited. He/she cannot bring the legislative process to a halt if he/she 
disagrees with the content of a bill. At the most, he/she can cause a delay if doubt 
exists over the constitutionality of a bill. The importance of this rule is especially 
evident when the president does not agree with the policy sentiments and policy 
conceptions of the majority of the members of parliament. The role of the president in 
influencing parliament in his/her favour will therefore largely depend on his ability to 
use his/her available means of power in such a way that he/she favourably influences 
the majority of members. 

ACTIVITY 3.7 
Means of power refers to any instrument that can be used to influence others and 
includes factors such as popularity, charisma, legitimacy and money.  
 Describe how the president can use these means to get his/her way. 
 Can you think of a practical example of where this actually happened? 

 

 

 

 

 

 

 

Executive authority 

According to section 85 of the Constitution, the executive authority of the state rests 
with the president, the deputy president, and ministers appointed by the president as 
members of the cabinet. The deputy president and ministers are appointed from 
members of the directly-chosen parliamentary members. 

Provision is made for the involvement of special expertise from outside the National 
Assembly in that two outsiders may be appointed as ministers. The president can 
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also appoint deputy ministers from the members of the National Assembly to assist 
the ministers. The executive authority in the provinces rests with the executive 
council, which consists of the premier and ‘‘ministers’’ whom the premier appoints 
from members of the provincial executive authority. 

The president and ministers (premier and members of the executive committee in the 
provinces) are supported by a number of executive institutions that can vary from 
state departments, state trade enterprises and public corporations to executive 
councils. 

The executive authority is responsible for the execution of laws, but is also 
responsible for ‘‘the development and implementation of national policy’’. As indicated 
in the previous paragraphs, the executive authority is the chief initiator of policy and 
legislation because they form the day-to-day government in the state. The 
government function involves the following: 

(1) The evaluation of the existing physical and social condition of the society in 
terms of an ideal situation. 

(2) The visualisation of a desired physical and social situation towards which the 
society must be developed; that is, the best possible situation that can be 
developed with the available resources. This therefore includes the 
identification of broad policy aims which could serve as a framework for 
decisions within which the executive bodies and personnel can operate. 

(3) The acceptance of legislation and the implementation of decisions in order to 
obtain the desired situation. 

(4) The provision of funds in order to finance executive functions. 

(5) The exercise of control over the execution of policy so that an account may be 
rendered to the public concerning the success or failure of its implementation. 

(6) The obtaining of public support for the policy and the ways in which it is 
implemented. The government is thus presented with particular obligations, in 
the sense that they 

a) must establish the needs and desires of the public and represent these 

b) must prepare themselves for a meaningful contribution to government by 
studying the reports and recommendations of officials and bringing these 
in line with needs 
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c) must attend committee meetings and participate meaningfully in 
discussions 

d) must account for the activities of the government to voters 

One of the most important functions of the executive authority is to ensure that all the 
state institutions constitute a coordinated whole. This in turn calls for the coordination 
of various policies. 

Since the members of the executive authority come into daily contact with officials of 
the various state departments, the executive authority is the structure of preference 
for formulating general policy. Ministers, being the leaders of their political parties, 
have the national machinery of the party at their disposal to help them to determine 
citizens’ needs and to take these into account when policy is considered. 

The fact that all draft bills and the draft budget bills must be approved by the 
executive authority before they can be presented to the legislative authority 
emphasises the importance of these bodies as policymakers. The executive authority 
has the capacity to decide whether other policy-making machinery can be used. In 
the light of this, it is clear that the executive authority can support or suppress any 
proposed policy changes. 

The Constitution makes no mention of officialdom and, according to the traditional 
view of policy-making, officials are only involved in the carrying out of policy. In 
practice, top officials are involved in policy-making in the following ways: 

(1) They provide continual advice based on their departments’ ability to provide 
information and based on their own experience and wisdom. 

(2) They draw up the legislation and regulations through which policy is embodied 
which must be approved by the legislative body. 

(3) They design the organisational work differentiation and the methods necessary 
for the implementation of government policy. 

There is no doubt that officials play a far greater role in the area of legislation, 
regulations and implementation than is apparently accorded to them by our system. 
In many cases, it is through the initiative of officials that the government does not 
grind to a halt. Can ministers, who are often laypersons, be expected to have clear 
opinions and knowledge about specific issues, for instance about legislation 
regarding the control of narcotics or about the content of a new copyright law? This is 
clearly not the case. Officials, therefore, bear no small responsibility in ensuring that 
their leadership in terms of policy-making is honest, informed and democratic. In 
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exchange, they receive the protection of ministerial responsibility for their action — 
and the knowledge that their service to their country cannot be easily exceeded. 

When the need arises for the government to do something about a particular issue, 
this may be done in several ways: 

(1) The government can take a decision of non-action to give the problem a 
chance to resolve itself. The demand for the government to act can be 
circumvented by launching an extensive investigation, after which the report 
and recommendation are never implemented. These actions are not so much 
aimed at dealing with the issue itself as at they are at addressing the conflict 
around the issue by creating the impression that attention is being given to the 
matter. 

(2) Decisive action 

a) The government decides on a policy on its own and enforces it without 
consulting any aspects of the proposed policy with interested parties. A 
condition for this action is that the government must be in a position to 
enforce it (power position) and must be prepared to accept the political 
risks associated with such an action. 

b) Issues can also be handled in a manner internal to the government;  

c) That is, according to a fixed, prescribed procedure, for example, 
negotiations concerning personnel matters. This may include 
discussions in the caucus of the reigning party, the parliament, its 
committees or state department, but without the participation of 
outsiders, although their attitudes and reactions cannot, or should not, 
be ignored in such discussions. 

d) The government can consult interested parties about their preferences 
and attitudes regarding the matter. Consultation can occur in different 
ways; it can vary according to the number of groups who participate, the 
nature of their participation, the weight that their preferences and 
attitudes carry, and the actions of the government after consultation. 
Consultation can also vary from a cosmetic ritual for the sake of its 
symbolic value to true negotiation. 

e) Government policy regarding certain issues need not necessarily be the 
result of a once-off conscious decision, but can be the result of actions in 
practice that have become institutionalised over the course of time. This 
can occur either within the framework of existing legislation and 
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decisions or be later legitimised and endorsed through a governmental 
decision. 

Certain questions cannot be handled in an internal way, because they do not lend 
themselves to negotiation and compromise between government institutions or 
between government and interested parties. In this case, parties are so convinced of 
the correctness and merits of their own various standpoints that there is little room for 
compromise. In such a case, the government can choose to have the decision taken 
either by parliament or through a referendum. If negotiations have been attempted 
but failed, the government must decide whether its policy is to be enforced or whether 
the search for a generally acceptable policy must continue. 

Judicial authority 

Judicial authority is the capacity to decide, in cases of dispute, what the law is and 
how it should be applied in concrete situations. This capacity is exercised by 
government organisations that are not party to the dispute, namely, the courts. 

The judicial authority or courts can officially sanction policy through, among others, 
the following: 

(1) Decisions on the constitutionality of decisions and actions. In any society, 
disputes between citizens and government arise because citizens believe that 
the government has not acted in accordance with the accepted legal rules. 
Disputes can also arise between governmental bodies over the division and 
exercise of governmental authority. As already indicated, according to the 
Constitution it is determined that the Constitution itself is the highest authority 
in the country, and any law or action that goes against this is therefore null and 
void. 

(2) The establishment and redefinition of general legal principles. Legal principles 
are general rules of behaviour. Through interpretation and application, the 
statutory and common legal rules can be adapted, added to and developed. 
The judicial authority can thus also act to create law although as an application 
of the law it has a more limited function than the legislative authority, which 
can at any time revise, amend and replace existing law when necessary. 

(3) The revision of and decisions concerning the actions of ministers and officials. 

(4) The interpretation of legislation. Executive actions often involve the 
interpretation of stipulations of the law, and its application on concrete cases 
for which the law does not make detailed provision. This leaves the executor a 
degree of discretion to concerning issues which are not interpreted in all cases 
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by everyone in the same way. An official who issues a licence must know what 
the legal requirements are for the issue, and whether the applicant is eligible 
for that licence. The question of whether a person fulfils all the requirements is 
a decision that must be taken by the official and can be revised by the judicial 
authority. 

The Constitution gives courts the capacity to apply legal controls to the actions of the 
government or members of society. This means that the courts can declare 
government actions invalid if they contradict the Constitution. In some countries such 
as the USA, ensuring obedience to the directives of the Constitution is the task of the 
ordinary highest appeal court. In South Africa, provision is made for a constitutional 
court as the court which has the final say in issues concerning the interpretation, 
protection and enforcement of the directives of the Constitution. Only the 
Constitutional Court can render decisions in disputes between government 
institutions on national and provincial level concerning the constitutional status, 
capacities and functions of these institutions; the constitutionality of a parliamentary 
or provincial legislation, or amendments to the Constitution, and decide whether the 
parliament or president have failed to fulfil their constitutional obligations. In addition 
to the Constitutional Court, the Constitution also makes provision for a decentralised 
system of judicial authority regarding policy issues. 

ACTIVITY 3.8 
The Constitution accords certain decisions to the appeal court, the high courts and 
the magistrate’s courts. 

 In what cases can these different courts render decisions concerning 
constitutional matters?  

 

 

 

 
 Can you think of practical situations where court decisions determined and 

prescribed the actions of government institutions? 
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The relationship between government institutions in policy-making can be 
schematically represented as follows: 

 

3.2.3 Unofficial policy actors 

In South Africa, the governmental process is based on the principle of ‘‘government 
for the people by the people’’. This means that the government and administration 
represents the population, and that it is their function to make policy that addresses 
the needs of the people. If they are not satisfied, they can hold the government 
accountable. 
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The public 

Section 42 of the Constitution stipulates that ‘‘The National Assembly is chosen to 
represent the people and to ensure government by the people in terms of the 
Constitution.’’  

ACTIVITY 3.9 
 How do sections 59 and 72 of the Constitution promote the principle of 

‘‘government for the people by the people’’? 

 

 

 

 

Democracy requires voters to participate in the process of government — 
participation to indicate what actions they demand from the government, and 
participation to control whether the government is indeed acting in accordance with 
their wishes. Section 32 of the Bill of Rights is an extremely important stipulation for 
the establishment of democracy. According to this section, any individual has the right 
to any information held by the state. Access to information is an important 
prerequisite for transparency, which in turn is a necessary prerequisite for public 
accountability. The effectiveness of this principle as a control mechanism over 
government activities depends, firstly, on whether individuals or groups in society 
want to obtain the information, and secondly, on whether they know how to use it 
effectively. 

Direct participation can extend from participation in elections on the one hand to 
violent terrorism on the other hand. These means of participation vary in intensity and 
the possible consequences that they entail for others: participation in elections is a 
relatively passive and indirect influence on events, while violence is open conflict with 
the government, and is often aimed at obtaining results in terms of policy that extend 
further than government issues (Goldsmith 1980:69). 

We will now discuss these means of participation in more detail:  

(1) Elections 

(2) Contact in order to find solutions to particular issues can occur in the following 
ways: 
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- a appeal to the representative, parliament or minister by means of a letter 
or petition 

- a personal interview or telephone conversation with the official or minister 
responsible for the activity 

- a letter of request to the member of parliament which is brought to the 
attention of the political party, the minister or relevant government 
department 

- a substantiated memorandum to the president or minister with a request 
that he address the delegation 

- evidence and/or memoranda presented to a commission of inquiry or 
committee of parliament that is investigating the issue 

- letters to newspapers and other communication media 

(3) Referendums and plebiscites 

(4) Non-violent protest 

(5) Political violence and intimidation 

There are certain factors that influence the methods and intensity of public 
participation in the policy-making process: 

• the accessibility of the political system 

• individuals’ motivation to participate 

• political ability and skill 

Interest and pressure groups 

Apart from the individual voter’s participation in the policy process, groups can come 
together formally or informally to form an interest group in order to attain certain ends. 
On the basis of common interests or a particular interest that can be affected by the 
actions and decisions of the government, these groups try to convince, inform, attack 
or bring grievances to the attention of parliament, individual members and officials 
either verbally or in writing (through the press and letters). The aim of this is to ensure 
that certain decisions are taken or that particular proposals are rejected. The 
pressure group thus attempts to influence the direction and content of policy through 
political means such as protest, petitions and representation through official 
candidates. 
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Political parties and leaders 

Political parties are one of the most important pressure groups in the policy process. 
The chief aim of any political party is to obtain control, alone or in cooperation with 
others, over the government institution within a political body and thus over 
government policy. This means that the party’s formulated programme of principles 
and actions by officially chosen party office-bearers is transformed into official public 
policy. To be able to do this, political parties undertake a variety of activities including 
political socialisation (through which the party’s values and policy standpoints are 
communicated to members of society in order to convince them that they are 
worthwhile so that voters will choose the candidates of that party during an election) 
as well as political recruiting in which supporters, members, party activists and 
leaders are recruited. 

Professional and career groups 

Many professions and occupations have a council or society that looks after the 
interests of members and simultaneously ensures that members behave in 
accordance with the rules and standards of the relevant board or society. 

Examples here include the Medical and Dental Council, the Bar and the Law Society. 
It is also logical that, when decisions are taken that affect the interests of eventual 
policy is to everyone’s advantage — compare for example negotiations with the 
Public Servants’ Association over salaries. 

The business sector 

The degree of democracy existing in a country is closely related to the basic 
freedoms existing in the country, such as the right of private possession and the right 
to vote. These basic rights are now linked to the right to participate in the economic 
free market system of supply and demand and profit. The connection between the 
free market system, private enterprise and democracy has certain consequences for 
the determination of public policy: 

The market system requires a second group of ‘‘public officials’’, namely, the heads of 
business enterprises and, in particular, executive directors, who direct the most 
important organisation of society. This entails, among other things, organising of the 
labour force, allocation of society’s resources, investment and — depending on the 
degree of free enterprise — other issues such as transport, food production, housing, 
communication, insurance services, health and education. Although decisions on 
these issues are not ‘‘public policy decisions’’ in the strict sense of the word, they are 
important to the government since they hold consequences for issues that the 
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government must decide on, such as job provision, the price index and inflation, the 
availability of money and the growth rate. 

Apart from the indirect influence mentioned in the previous paragraph, the business 
sector also exercises control over public policy as a result of its function in society. If 
certain services are not delivered by the private or business sector, the 
inconvenience and deprivation caused by this will lead to dissatisfaction and a lack of 
support for the government. Although the government can forbid certain actions in the 
private sector, in other words, it can forbid the private sector to do something, it 
cannot force them to deliver certain services. At most, the government can encourage 
the business sector to provide services such as housing and training by means of 
favourable incentives such as subsidies and tax rebates. To encourage business, 
public officials must be sympathetic to the needs of the private sector. In this process, 
special opportunities may be created for contributions to and participation in policy-
making, sometimes even putting their demands above those of ordinary members of 
society which are indicated by means of elections, political parties and interest 
groups. 

The advantages that the business sector draws from this situation can be divided into 
two groups: 

(1) Policy directions exist that hold direct advantages, for example, tax rebates 
and subsidies. 

(2) The business sector sometimes gets the opportunity to participate directly and 
decisively in policy-making, as in the case where control regulations are 
vetoed or where business people serve as policy advisers for officials and 
politicians. Business people often exert influence through persuasion, quid pro 
quo concessions, and their authority (for example, in cases where the 
government must obtain approval from certain companies or professional 
bodies before it can act). They have an advantage over other pressure groups 
drawn from the personal incomes of the members themselves. They already 
possess an effectively functioning organisation, and as a result of their 
privileged position, have greater access to politicians and officials. 

Sport, cultural and religious institutions 

Although sport, culture and religion are actually personal functions, the government 
exerts such a decisive influence on the ways in which these activities are practised 
that institutions promoting sport and cultural activities form part of the formal 
government structure. This applies not only to government policy in terms of the 
particular activity, for example, sport policy, subsidisation of the arts or religious 
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freedom, but also to government policy in general. These activities and institutions 
can also be means by which the government exercises control over society, 
especially in strongly religious societies such as in Iran. This influence of the 
government on activities means that sports bodies, cultural organisations, churches 
and other religious groups try to influence government policy in their favour and in 
accordance with their values — consider, for example, the role played by churches in 
the abortion bill. 

Other interest groups 

In addition to the abovementioned kinds of interest groups, others exist which cannot 
be classified but which nonetheless have some interest at heart or represent a 
particular group of people. Although these groups are not concerned with government 
policy, the government must take note of their existence since often the execution of 
these groups’ duties creates certain needs and desires for which the government 
must provide. These interest groups include organisations such as agricultural 
unions, consumer organisations, university councils, committees and societies for the 
conservation of antiques and old buildings, environmental conservation committees, 
welfare organisations and rotarians. 

Commissions of inquiry 

Commissions of inquiry are often used in making policy. The chief advantage of 
commissions of inquiry is that people who are not officials or politicians may serve on 
them. This ensures a fresh approach to the issue under investigation. In addition, a 
commission of inquiry is able to call on witnesses from all interested individuals or 
groups. The degree of success of a commission of inquiry depends on its 
composition. The members of the commission should preferably be composed of 
experts on the issue and all interested groups should be represented in the 
commission by impartial experts. 

The disadvantages of a commission of inquiry are the following: 

(1) They can be used to stall decisions over delicate matters. 

(2) They cost a lot of money and require a great deal of time. 

(3) Commissions of inquiry are not responsible for the consequences of their 
recommendations. 

(4) A commission of inquiry can, at most, offer recommendations. 
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Departmental and interdepartmental committees 

Such committees can be appointed by a minister or ministers, political office- bearers 
or even heads of department to investigate a problem and make recommendations 
concerning the ways in which the problem can be solved. Interdepartmental 
committees are especially important when a number of departments are involved in a 
matter and coordinated actions are necessary. 

The reports of these committees are usually considered to be internal and are seldom 
published. Since public trust is not pertinent here, these committees usually only 
consist of officials with specialised knowledge of or experience in the matter. 

Coordinating institutions 

The cabinet is also supported by special personnel and internal institutions and 
departments. Bills are submitted to the Public Service Commission and the Treasury 
for their comments on the personnel and financial implications. The Department of 
Justice checks the legal terminology and ensures that the bill does not clash with 
existing laws. Institutions such as Statistics South Africa can provide information 
necessary to policy-making, such as unemployment figures, while institutions such as 
the broadcasting and postal and telecommunication services can help to publicise the 
content and implications of a certain policy to society and encourage public 
cooperation. The public protector can influence the content and execution of the 
proposed policy by ensuring that the delegated decision-making capacity of the 
executive institutions is exercised in accordance with administrative legal rules. The 
control function of the auditor-general, as financial controller, can also be expanded 
so that he not only ensures that no unauthorised spending occurs, but also decides 
whether resources are being used in the most effective way in line with the set policy 
aims. 

Other authorities 

In almost all modern states more than one level of government exists. The 
governmental functions are equally divided between government organisations 
according to levels. For example, foreign affairs and defence are the concern of  the 
central government. Policy concerning these matters is chiefly determined by the 
cabinet, the minister, and the Department of Foreign Affairs, although all of the 
houses making up parliament also have, to a lesser extent, a share in this. 

Policy on education and culture can by made at regional level by the relevant 
legislative and executive authorities. 

Other governmental functions can also be shifted down to lower levels of government 
and, depending on the nature of the state (union or federal), these authorities have 
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the final decision-making authority to determine policy on these issues. In practice, 
there cannot be such a watertight division between functions and authorities, since 
central, regional and local authorities form an integral part of the political and 
administrative machinery by which state and society are governed and administered: 
policy in terms of one issue influences the policy environment and thus also policy-
making in terms of other issues. Courts also have a policy-making function: they 
interpret laws and test the legal validity of the actions of officials, thus influencing the 
ways in which policy is implemented. 

International institutions and other countries 

Although countries are sovereign and therefore, theoretically, have the final say in 
policy-making, they do not function in isolation, but form part of the international 
society with universal values and conventions. This limits their freedom of action and 
they must take account of the consequences that internal policy decisions may hold 
for their international relations. Sanctions and disinvestment as a result of the 
international disapproval of nuclear testing by India and Pakistan is a pertinent 
example here. Countries also voluntarily bind themselves by international agreements 
(for example the exploitation of resources in Antarctica and the protection of the 
earth’s ozone layer) which limit their freedom of action. 

3.3 Review 

The role played by particular environmental factors and policy actors within an 
authority can vary from time to time and from place to place. This role is also 
determined by the nature of the issue itself. For example, public opinion is more 
active when it comes to broader policy principles, such as whether all recreational 
facilities may be used by all race groups, than the way in which a particular swimming 
pool or sports stadium is administered. 

Politicians, officials (and especially the leading official) and interest groups are the 
three most important initiators of public policy. The participation of the official in 
policy-making implies an involvement in political functioning. In practice, therefore, a 
clear distinction cannot be made between politics and administration. 

Policy is the axis around which the administrative procedure revolves. This describes 
the aim of activities. The ideal of governing with the approval of those who are 
governed cannot be realised if ordinary people do not have a say in the formation of 
policy. As a result of the extent of the activities of modern governments, the opinions 
of citizens can only be expressed within certain limits. 

Notwithstanding, they can indicate what policy they prefer through voting and various 
kinds of political activities. 
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STUDY UNIT 4  
THE IMPLEMENTATION OF POLICY 

Question: What happens after decisions have been taken and who makes it 
happen? Does it accord with what was originally decided upon? 

4.1 Introduction 

When a certain policy is accepted, a policy declaration usually follows. This is the 
formal articulation of policy, namely, legislation, directives by the minister, cabinet 
decisions, court decisions and declarations by highly placed officials concerning the 
aims of the policy, as well as a description of the steps that will be taken to realise 
these aims. 

Implementation of policy involves the execution of policy decisions. A policy decision 
requires a connection between policy aims and desired results and consequences — 
policy decision A leads to result B. Just as a chain’s breakability is determined by the 
strength of its weakest link, the success of a policy requires more than merely 
admirable aims articulated through policy declarations and policy mandates; it 
requires time, energy and resources. Policy implementation is the execution of policy 
decisions through a directed change in the environment in order to achieve the set 
aims in accordance with expected and acceptable costs. 

The study of policy implementation is directed towards the analysis of the 
circumstances and conditions for a positive correlation between policy aims and 
desired results. From another perspective, it is focused on establishing why policy 
aims were not achieved. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 identify and discuss the conditions for the successful implementation of policy 
 determine and discuss who are responsible to carry out the policy 
 identify the factors that can change the policy during the implementation thereof 
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4.2 Conditions for the successful implementation of policy 

There are certain principles that must be taken into account when decisions 
concerning the nature of policy are made. Before policy can be implemented, a 
process of evaluation must take place to ascertain the chances of realising the policy. 

4.2.1 Components of implementation 

There are four components involved in the successful implementation of policy: 

(1) The circumstances that policymakers want to create with the set policy. 

(2) The target group, in other words, the people towards whom policy is directed 
and whose attitudes and actions may have a decisive influence on the success 
or failure of the policy. 

(3) The implementers of policy. 

(4) Environmental factors that influence policy or which are influenced by policy. 
(A distinction must be made here between factors that policymakers are able 
to control and those on which they have only a limited influence.) 

As mentioned in the previous chapter, policy is not static and must adapt to changing 
circumstances. However, policy changes are not welcomed in all circumstances and 
can lead to tension, conflict, opposition and protest from those who disapprove of the 
expected results. Policy that is systematically changed to adapt to changing 
circumstances has a greater chance of being implemented successfully. Innovative 
policy or radical policy changes limit the chances of successfully achieving the set 
goal. 

4.2.2 Specific conditions for the successful implementation of 
policy 

The following are conditions for the successful implementation of policy: 

Valid assumptions 

Policy must be based on valid assumptions on the relation between the changes in 
the behaviour of the target group and the expected achievement of the policy goals. If 
non-human factors, such as volcanoes, cause air pollution and it is not clear what 
share of this is contributed by other causes such as petrol fumes and industrial 
gases, legislation on the content of fuel and industrial waste will not prevent pollution 
(or will only have a limited effect). The administrative and other costs that arise in 
such cases through opposition evoked by the rules and the resultant loss of political 
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support can hold more disadvantages than the advantages presented by successful 
implementation. 

Cases can, however, arise where the actions and attitudes of the policy’s target group 
are in fact the policy aim. Compare, for example, policy directions of which the 
symbolic value is the most important consideration, such as celebrations in 
recognition of a historical event, or a policy regarding support for the poor which could 
mean greater political support for the government. 

Conditions for legislation and policy decisions 

(1) Legislation or policy must contain no ambiguous policy directives. It must 
structure the process of policy implementation in such a way that the possibility 
that target groups will act in the desired manner will be maximised through 
clearly described aims in legislation and policy decisions, together with an 
indication of the priority of each aim. In the evaluation process, the description 
serves as an important indication of whether the aims have indeed been 
achieved. Furthermore, it serves as an unambiguous statement for the policy 
implementors as well as an incentive for support within and outside of the 
government structure. Clarity should also exist concerning how new policy 
directions compare in terms of importance with other policies handled by the 
executive institution. 

(2) The funds that are made available must be sufficient for the following aims: to 
obtain the necessary personnel (both in terms of numbers and expertise); to 
do research on technical aspects, for example, in order to draw up regulations 
for the administration of control measures such as licences and permits issues; 
for inspections to ensure that target groups act in accordance with the policy; 
and/or for the provision of services such as advisory and information 
campaigns to help the target group. 

(3) The implementation must be entrusted to institutions which support the aims of 
the policy and which will give high priority to it. This means that officials should 
not merely be neutral towards the success or failure of the policy, but should 
actively support it and ensure that directives are obeyed in spite of possible 
opposition from officials, institutions and target groups. The success of the 
policy can also be furthered by placing its execution under the control of a 
person who possesses particular importance in society owing to his or her 
expertise, experience or social position. Such a person can be recruited from 
within or outside the government sector. 
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(4) The implementation of the policy must make provision for hierarchical 
integration within and between institutions where approval and veto points are 
kept to the minimum. Veto or approval points refer to opportunities when 
actors can impede the attainment of a policy aim through their decision, 
actions or non-actions, for example, the approval of funds and posts and 
making personnel available. The more autonomy an institution has, the greater 
the chance that the policy will fail if that institution does not support it. 

(5) The rules by which decisions are made must promote the attainment of policy 
aims. Occupational safety can be promoted, for example, by placing the 
burden of proof on the applicant in obtaining a trading licence and by limiting 
the discretion of the official who issues the licence through regulations that 
consistently ensure that decisions are directed towards achieving the policy 
aims. The final decision-making authority on policy may also be given to the 
person or institution who supports this policy. If not, the necessary majority in 
institutions containing representatives who are both for and against the policy 
can be determined by means of the number of supporters, for example a two-
thirds majority or an inbuilt veto right. 

(6) Policy directives must make provision for supportive interest groups or persons 
to supervise the implementation of policy, and to intervene to ensure that it is 
executed successfully. 

This can be done by 

a) requiring policy implementors to consult interest groups on a regular 
basis 

b) enabling supporters of the policy to compel the relevant institution to 
comply with the policy directives by means of a court order 

c) demanding that reports are submitted regularly by independent experts 
or institutions to the legislative or executive authority or their committees 
to evaluate the degree to which policy aims are being achieved. 

Administrative and political skills 

Policy directives in legislation or decisions that structure implementation are not 
actually enough to ensure the contentment of the target group. This acceptance of 
the policy can be a lengthy process and, in the meantime, officials’ dedication can 
dissipate, support and active political support can wane and the policy results can be 
undermined by changing socioeconomic conditions. Officials (and especially top and 
middle level officials) must possess extensive administrative and political skills and be 
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dedicated to the achievement of policy aims. Political skills refers to the ability to 
maintain good working relationships with other people in the institution and other 
institutions; to convince opponents of the benefits of the policy and to let them believe 
that they are being fairly treated and that their interests are being considered; to 
mobilise support among potential supporters and to use the media successfully to 
promote the issue. Administrative skills include aspects such as effective financial 
management, obtaining and utilising personnel and creating effective work 
procedures. 

Support by individuals and groups 

The policy must be actively supported by interest groups and key legislators (or 
executive office-bearers) right through the implementation process, while the courts 
remain neutral or supportive. The support of legislators and executive office-bearers 
is necessary for the annual allocation of the necessary resources to the policy 
programme and to ensure that the legislation and cabinet decisions are not 
undermined, but that legislation is adapted so that possible problems arising from 
implementation can be overcome. This support can be obtained when an influential 
legislator (the ‘‘fixer’’) monitors the implementation process with the necessary 
interest and resources at his or her disposal and protects the legal authority and 
status of the policy executors. The support of an active and influential pressure group 
is also necessary to actively intervene with govern- ment actions to convince the 
government of the merits of the case through appeals to the courts, the legislature 
and executive institutions. 

Good intergovernmental relationships 

The successful implementation of policy can be influenced by intergovernmental 
relationships. The policy of municipal authorities is subject to revision and approval by 
institutions at higher levels of government. If the policy accepted by municipal 
institutions is not condoned by the central and regional authorities, its successful 
implementation can be prevented. If, on the other hand, municipal policy is 
considered an integral part of the policy of central government, this authority may 
promote implementation through the intercession of institutions over which it has 
control, for example, executive bodies, research institutions, communication media 
and political parties. The opposite situation also applies: the success of the policy of 
the regional or central government can be influenced by the ways in which municipal 
authorities implement it, especially where the central government does not enjoy 
majority support in the municipal authority. 
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Continued support for policy 

The relative importance of policy aims must not be undermined over the course of 
time by conflicting policies or changing socioeconomic circumstances. The policy 
environment is not static, and as a result of these continually changing circumstances 
and the fact that a certain policy is related to other issues on the policy agenda, 
support for a certain policy can drop when other issues become relatively more 
important or receive more public attention. 

4.3 Who carries out policy? 

In the modern government, policy is implemented by a complex bureaucratic system 
that blurs the traditional boundary between law-making (legislative), law executing 
(executive) and law application (judiciary) authorities. This results in officials and 
courts finding themselves in the middle of the political arena. 

4.3.1 The legislature 

The more details contained in legislation and regulations, the less discretion is left to 
the executive institutions. Regulations governing the use of funds can also influence 
the execution of policy. Individual members of the legislative authority can also lend 
their authority to executive institutions in order to create favourable conditions for their 
voters and in this way retain their support. 

4.3.2 Courts 

Some laws are applied primarily by the courts, especially where law-breakers are 
concerned. Courts of law can facilitate, forbid or neutralise the implementation of 
certain policies through their findings when they interpret legislation, administrative 
rules and regulations or revise administrative decisions. 

4.3.3 Officials 

Apart from their participation in the input process, officials are the eventual executors 
of policy. They thus fulfil an important role in the feedback regarding the practical 
realisation of policy, in other words, the actual goal achievement or the satisfaction of 
the need. Four kinds of mechanisms can be used to carry out decisions: 

(1) Persuasion mechanisms. These are methods and practices by which people 
are persuaded to accept and carry out policy (for example through propaganda 
in the news media and newsletters from the government to combat pollution 
and to prevent epidemics through immunisation). 
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(2) Bargaining mechanisms. These are used to try to obtain the greatest benefit 
for the sake of administrative efficiency (for example tenders for the provision 
of material, machinery and the construction of houses). 

(3) Legalistic-bureaucratic mechanisms. These give officials the capacity to carry 
out their duties in accordance with a law and/or regulation (for example where 
an official is able to calculate a fine for tax evasion). 

(4) Solidarity mechanisms. These are used to obtain the cooperation and support 
of members of society and to break down antagonism (for example, by asking 
consumers to curb spending and cut down on the use of credit in order to 
combat inflation). 

4.3.4 Interest groups 

If an interest group succeeds in influencing an executive institution (for example by 
means of propaganda or pressure through the mass communication media), this can 
affect the implementation of policy. 

4.4 Policy making in the implementation stage 

The changes in the nature, content and extent of policy that can be made during its 
implementation can be the result of the failure to implement the original set policy, 
and/or to fill gaps in the set policy. Depending on the nature of the policy, policy-
making through implementation can mean the success or failure of the original policy 
— in some cases, neglecting to adhere to policy directives can cause the policy to 
fail, while the success of the policy in other cases indeed relies on the “creative 
implementation”. 

Policy can be changed during implementation due to the following factors: 

(1) Incompleteness or ambiguities in the original policy: No policy is so complete 
that is can cover all possible cases and situations. Certain decisions are 
consequently left to the discretion of the official, and as a result of precedents, 
this discretionary decision later becomes part of the policy content. 

(2) Conflicting implementation criteria: Policymakers often set different criteria for 
the implementation of policy, and, in so doing, leave it to the official to decided 
which criteria are valid. A policy on electricity tariffs, for example, can be linked 
to the costs of the delivery of the service and the ability of the consumer to pay 
particular tariffs. Although these appear to be reasonable guidelines, the two 
components are actually conflicting: the cost of living requires higher tariffs 
while ability to pay often requires lower tariffs. The reconciliation of these, and 
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therefore an important component of the policy as such, is left to the discretion 
of the official. 

(3) Willingness to implement policy: For various reasons, among which are 
personal values, party political loyalties, political convictions of professional 
ambition, the official can ignore certain policy regulations or implement them in 
a way contrary to the spirit in which the legislature created them. The result of 
the policy implementation in this case therefore depends on the will and 
preferences of the administrator and implementor rather than the original aims 
of the policy. 

(4) Conflicting guidelines: Officials are often saddled with conflicting guidelines 
from various sources regarding the implementation of policy. Different 
members of parliament and leading officials may have different inter- 
pretations of policy, or place emphasis on different aspects. 

(5) Incompetence and inexperience: Officials can often not do what the policy 
expects of them, owing to either a lack of knowledge or a lack of experience of 
the issue. Because they do not know how to handle urban unrest, for example, 
officials experiment with various personal policies or neglect to act altogether. 

(6) Inadequate administrative resources: Officials often do not possess the 
necessary authority or control measures, nor the personnel and finances, to 
implement a certain policy. Funding is often insufficient because politicians did 
not foresee the extent of the expenses or did not calculate them correctly. If 
not, they may have dithered over the particular policy because they wanted to 
satisfy proponents of the policy, although, at the same time, they did not want 
to sanction it too much for fear that the wrath of its opponents would lead to a 
loss of support. 

Officials are often very closely involved in policy-making because they do not have 
exclusive jurisdiction over the policy and consequently must work it out in cooperation 
with officials from other departments or institutions. Each institution can hinder or 
even render impossible the implementation of policy by another institution. In these 
cases, policy is not determined by one institution, but is the result of the mutual 
accommodation of the participants — mostly officials rather than politicians. 

4.5. Review 

Because relatively few policy declarations indicate precisely how the policy executor 
should act, a degree of discretion is left to the executor in filling in the details of the 
policy, and thus in reality giving executors a share in the making of policy. In this way, 
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considerable changes can be made to the content and extent of the declared policy. 
The policy outputs (that is, the visible manifestation of policy or that which is done) 
can then differ a great deal from the original declared policy. 
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STUDY UNIT 5  
POLICY ACCEPTANCE, EVALUATION AND 
MODIFICATION 

Question: Is that which happens actually meant to happen? Can errors at this 
stage of evaluation of the success of a policy still be corrected? 

In this study unit, an exposition is given of the acceptance and acceptability of policy 
by and for the target group, facets that should be taken into consideration in the 
evaluation of the success of policy as well as changes in policy brought about by the 
evaluation stage. 

5.1 Introduction 

 The success or rationality of policy depends on the degree to which it satisfies the 
demand, solves the problem or achieves the original goal. Although policy evaluation 
appears in the analysis here at the end of the policy-making process, in practice, 
policy evaluation and modification occurs throughout the entire policy process. 
Indeed, evaluation is implied each time that a decision is taken and other possibilities 
are considered during the process, since other ways or means of achieving the 
desired aim are weighed up and modifications considered when it seems that there 
are no means of achieving the original aim. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 
 describe the acceptance phase of a policy 
 evaluate the effect of policy and determine whether the policy has succeeded 

in its objectives 
 

5.2 Acceptance of policy 

Policy is directed towards controlling people’s attitudes and actions so that they act in 
accordance with prescribed rules (pay tax) or are punished when they do not (break 
laws). The success or failure of policy depends on the degree to which these 
prescriptions are followed. A study of policy therefore includes not only the 
determination and implementation of policy, but also its acceptance and execution. 
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5.2.1 Reasons for accepting policy 

There are various explanations why members of society accept policy and adhere to 
its directives: 

(1) Their acquiescence rests on the acceptance of government authority and the 
authority of decisions by the government that is inculcated in people from a 
young age. 

(2) They accept a policy after its correctness, reasonableness and necessity have 
been considered. 

(3) They accept decisions on the grounds that decisions are legitimate, since 
these are adopted by the constitutionally authorised institution in the 
prescribed manner. (Courts play a major role in this regard.) 

(4) They accept policy because it is beneficial to them or because at least they do 
not find it disadvantageous. 

(5) They accept policy out of the fear of punishment if they do not adhere to it.  

(6) They accept policy because over time it has become a habit. 

5.2.2 Reasons for not accepting policy 

Not everyone who is affected by policy always conforms to the regulations. This may 
occur for various reasons: 

(1) There could be a clash between official policy and someone’s values. 

(2) Membership of a group (for example, sports union, labour union or political 
party) can influence an individual. 

(3) The non-conformance to policy can hold material benefits for an individual or 
group. 

(4) Ambiguity or vagueness in legislation decisions and regulations, as well as 
clashing policy directions, can lead to differences in interpretation. 

5.2.3 Ways of putting policy into action 

Governments can do much to ensure that policy is adhered to and therefore that it is 
eventually successful. The failure of policy as a result of a value conflict can be 
reduced if the values of the public can be changed, modified and used. This can 
occur through education and propaganda. The fostering of people’s feelings of unity 
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and togetherness and loyalty towards their country can contribute greatly to the 
acceptance of an unpopular policy such as taxes and military service. 

Alternative actions can also be limited by making undesirable actions less 
advantageous, for example where punishments for breaking the law are laid down. 

A policy will also be accepted more widely if one makes it easier to comply with it, for 
example, by cutting through administrative red tape. Knowledgeable officials who can 
give advice and help can limit misunderstandings and antagonism towards a policy — 
consider for example the explanation of regulations in everyday language in a 
newsletter, or through radio and television. 

5.3 Evaluation of the effect of policy 

The general assumption is that as soon as legislation is promulgated and money is 
allocated for its implementation, the effect of that legislation will be as the government 
envisaged it and also as the community experiences it. These assumptions are 
however only a half truth, since in practice it happens that policy outputs and policy 
effects are not necessarily the same. The effect of policy is measured by the degree 
to which the situation on which the policy acts is influenced, as well as by the side 
effects of the policy in immediate and future situations. In addition to this, the direct 
and indirect cost factors must also be taken into account. In contrast, the evaluation 
of policy outputs is concerned with the measurement of government activity, for 
example, by establishing the per capita spending on job creation. With such a 
quantification, it cannot be decided whether the environment actually changed or not. 
The cost factor is important because it can be used to establish the degree to which 
action must be taken to satisfy certain societal needs with the limited available funds. 

To determine the effect of policy, it is necessary to have knowledge of the aim of the 
policy, how to go about realising this aim, and what has already been achieved by the 
application of the policy. 

5.3.1 Facets to be taken into consideration 

The effect of a policy has various facets that must be taken into consideration in the 
evaluation of the policy, namely: 

(1) The effect of the policy on the issue from which it stemmed and on the 
community groups involved. 

(2) The results of the policy of other institutions than the authority involved, 
whether positive or negative. 

(3) Is the policy directed at short- or long-term goals?  
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(4) What is the direct cost of the policy? 

(5) What indirect costs are related to the policy? Will it discourage the creation of 
industry, for example? 

The evaluation of policy effects is hampered in that some effects of policy are 
symbolic while others are material. Symbolic policy effects do not contribute to a 
change in the living conditions of society. Consider for example a military parade that 
merely boosts the morale of the community — no-one is materially better off as a 
result. Consequently it happens that unclear aims make it an impossible task to 
decide what goals were achieved. The question is exacerbated when aims are not 
ranked according to priority. 

Some facets of the effects of policy to be taken into account in the evaluation are 
discussed in more detail as follows: 

(1) Policy aims and the intention of the policymakers: In the analysis of policy 
effects, the policy aims and the intention of the policymakers, as embodied in 
the policy declaration or publication of the policy, must be thoroughly taken into 
consideration. The effects of policy may not necessarily be an accurate 
reflection of the policy aims and the intentions of the policymakers. Knowledge 
of the policy aims is therefore necessary to decide the degree to which the 
aims have been achieved through government actions. 

(2) Allocation of resources: Policy making is concerned with the allocation of 
scarce resources. Needs must be ranked according to priority and specific 
programmes, directed towards fulfilling those needs, must be set up. One of 
the considerations in classifying priorities and which influences the effect of 
policy is political feasibility. A realistic policy must comply with the 
requirements of political feasibility, which may be prescribed by the following 
factors: 

a) organisational problems, especially relating to the basis on which 
responsibility for implementing the policy should be conferred on 
institutions and the accompanying coordination problems 

b) the acceptability of the political risks that the policy would entail for the 
Government 

Innovation, especially where this touches on ideological considerations, unavoidably 
leads to a low degree of political feasibility because only bit-by- bit (incremental) 
modifications to existing policy are considered to be politically feasible. This 
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incremental style leaves no room for any other variables in the decision-making 
process. 

5.3.2 Ways in which the effect of policy can be determined 

Certain resources can be used and specific activities can be undertaken to determine 
the effect of policy. The best-known resources and activities are indicated below. 

Reporting 

Reports are the usual means of indicating the degree to which the execution of policy 
has progressed. The disadvantage of reports is that the shortcomings of a policy can 
be disguised or that information can be presented in such a way in the report that the 
true picture is not reflected. 

Comparison with prescribed standards 

Sometimes a desirable standard of output is identified by which policy is measured, 
for example, the number of houses needed to accommodate the number of people in 
that environment. The true outputs are then measured against the prescribed 
standard. 

Complaints by the public 

Complaints by the public can indicate that a certain policy has an undesirable result 
— either as a direct effect or as a side effect. As the only indication or yardstick, this 
is an unreliable method, since not all members of the public complain. Those who do 
are a select group. It is therefore impossible to determine whether the complaints are 
also shared by others and whether they are limited to a particular group only or even 
to a few individuals. 

Pre- and post-evaluation 

Another method of evaluating policy is to make a value study of the situation before 
the policy is implemented and then again after it has been put into operation, but 
before it has been completely carried out. 

Projection 

A reasonably reliable measure for determining the effectiveness of a policy is to make 
a projection of the expected changes and to then compare the real events with the 
projections after the programme has been implemented. 
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Control groups 

Here groups that are affected by the policy are compared with groups which are not 
subjected to the policy. 

5.4 Review 

The government is “a system designed to maintain through time and the renewal of 
resources on which it depends ... but where selfmaintenance and growth neither 
explain its existence not justify its continuance”. Just like the government, the 
administration (and therefore also the policy) that is exercised by that government is 
not in itself a goal, but is only a means to an end, in other words, fine-tuning human 
actions so that one can work in a systematic and orderly way towards a certain goal 
or worthwhile state of affairs in the future. People differ from animals in the sense that 
they possess reason; that is, they can reason about what is good or bad, about the 
nature of reality and about what their circumstances should be. 

The policy process is the process through which goals are identified. This process 
forms a chain of methods that together strive to find another means by which yet 
another higher goal can be attained. Means and goal can therefore not be separated 
and the one is considered and evaluated in terms of the other. The desirability of 
means is considered in terms of the degree to which they achieve the set aim while 
the possibility of achieving this goal is determined in terms of the availability of 
resources. 

ACTIVITY 5.1 
(1)   Reread paragraph 2.3 on p 15-17. A policy adjustment in order to provide 

free medicine to prevent the transmission of the disease from mother to child 

is an aspect of the government’s health policy. What other policy areas and 

sections of health policy would have to be involved if a comprehensive policy 

on the prevention of Aids is to be implemented? 

(2)   Reread paragraph 2.3.4 on p 16. How would you describe the policy on free 

medicines? Could the policy be made more effective by means of policy 

provisions that fall into other categories? Explain with reference to examples. 

(3)   Reread paragraph 2.3.6 on p 16-17 and paragraph 3 on pp 21–27. Do you 

think it would be in the general interest if cheap medicines were supplied as a 

collective service? 
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(4)   Reread paragraph 2 on p 20-21. You are the political office-bearer entrusted 

with policy on the control and management of the Aids pandemic. Draw up a 

schematic representation of the environment in which the policy is to be 

made and carried out. In each subsection, indicate the factors that should be 

taken into account and the relative importance of each. 

(5)   Reread paragraph 3.1 on p 22. Which were the values and value groups in 

question in this case study? To what extent were these values reconcilable or 

conflicting? 

(6)   Reread paragraph 3.2 on p 23-24. Apart from the TAC, which interests and 

interest groups were prominent in the case study? How would the ultimate 

policy decision affect these groups? 

(7)   Reread paragraph 3.4 on p 25-26. Only seven of the nine provinces 

supported the Minister of Health’s application to appeal. Which provinces did 

not support the application and why do you think they did not do so? 

(8)   Reread paragraph 3.5 on page 26 and the fourth paragraph in the case 
study below. Which other groups could claim public services in order to save 

the situation? 

(9)   Reread study unit 3. Make a list of parties involved in the policy process and 

indicate what action they could take to influence policy. Which parties in the 

case study made the most important contribution to changing government 

policy and how did they do so? 

(10)   Reread study unit 4. Indicate how the conditions for successful 

implementation of policy could influence the success of the new policy on 

free medicines. 

(11)   Reread paragraph 3.1 on p 59-60. What aspects should the government 

and the TAC take into account to determine whether the amended policy 

does prevent unborn babies from being infected by their mothers? 

(12)   Reread the section on policy objectives and the intention of policy 
makers as well as the section on the allocation of resources on pp 62 of 
the study guide. Do you think the government’s turnaround is merely 
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window dressing for other reasons, or are they sincere in their intention to 

apply the amended policy? 

(13)   What organisational problems with regard to the provinces could thwart the 

implementation of the policy? 

(14)   What other factors could hamper the implementation of the set policy? 

(15)   Reread paragraph 3.2 on p 60-61. How could the TAC use the various 

mechanisms to establish whether the policy has succeeded in its objectives? 

CASE STUDY AND REVIEW ACTIVITIES FOR THEME 2 

After an application by the Treatment Action Campaign (TAC), the Pretoria High Court 
ordered state facilities in all provinces in April 2002 to supply the anti-retro viral drug to 
all HIV-positive pregnant women to prevent mother-to-child transmission of the disease. 

The Minister of Health and seven MECs then petitioned the Constitutional Court for 
leave to appeal against the compulsion order issued by the Pretoria High Court. With 
this application the fight went beyond whether the government is obliged to provide 
Neverapine; what was at stake was the relationship between the legal and policy-
making arms of the state. In its appeal the minister and the MECs for health stated that 
their appeal was aimed at clarifying a constitutional and jurisdictional matter which, if left 
vague, would throw executive policy making into disarray and create confusion about 
the principle of the separation of powers. Under the separation of powers, the courts are 
the guardians of the Constitution, while policy making is the province of the executive. 
The Constitutional Court ruled in favour of the TAC. 

The TAC’s victory has implications that go far beyond the provision of drugs to pregnant 
women. Government is obliged to fulfil its constitutional obligations to ensure the 
socioeconomic rights of all South Africans. According to legal experts the TAC judgment 
did not allow the courts to set policy — which was the domain of the government — but 
did set a precedent that could expose the government to similar legal challenges by 
obliging it to channel resources to the neediest members of society. It was pointed out 
that the South African Constitution is not a neutral one. Socioeconomic rights introduce 
extra tension between the executive and the judiciary because the courts can actively 
influence government spending policies. On the issue of preventing mother to child 
transmission of HIV, the Health Department is tacitly bowing to the legal arguments and 
public pressure. 

After the Treatment Action Campaign’s (TAC) Constitutional Court victory forcing the 
government to provide antiretrovirals to HIV-positive pregnant women, the Cabinet 
announced on 17 April that the government is considering universal access to 
antiretroviral drugs. Backing down from its position that it was already doing the best it 
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could under the circumstances, the department is admitting the need to develop a 
dynamic and well-articulated programme. Government went a step further. In addition to 
providing pregnant women with the drugs, the treatment will be extended to include 
survivors of sexual assault. It was also announced that a technical task team drawn 
from the Treasury and the Department of Health was working out the cost implications 
of providing antiretroviral drugs to all sectors of society. 

The Cabinet statement was widely hailed as a crucial policy turnaround. However, 
suspicions are growing that the statement was a tactical retreat in advance of the G8 
meeting in Canada, at which the New Partnership for Africa’s Development was due to 
be discussed. The TAC expressed deep concern about the inaction by provinces in 
implementing the new policy. Since the April 17 statement, the Minister of Health has 
complained that she is being forced ‘‘to poison my people’’. 

Moral pressure on the government to act is mounting. The South African Medical 
Association announced a plan, backed by former President Mandela, to give free drugs 
to those who cannot afford them. A range of private corporations as well as the 
parastatal Transnet have announced treatment schemes for workers. Treatment Action 
Campaign leader Zackie Achmat, himself HIV-infected, has sought to dramatise the 
drive for a national plan by refusing antiretrovirals until they are available to all. 

The bottleneck is not in the national health department and Aids specialists have 
praised the efforts of the Director-General and the head of the department’s Aids 
programme. However, they are functionaries, at the mercy of their political chiefs. The 
problem lies with the Cabinet itself. 
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STUDY UNIT 6 
A GENERAL INTRODUCTION TO PERSONNEL AND 
ORGANISATIONAL SUPPORT AS A GENERAL 
FUNCTION OF GOVERNMENT 

6.1 Introduction 

Once the goals have been determined that need to be striven towards for the general 
wellbeing of a country’s residents, such as the education and training of residents, the 
creation of health services and the protection and security of citizens, government 
must create institutions to fulfil these needs. For example, once a Department of 
Health has been created, people must be appointed who can work towards fulfilling 
this department’s objectives. These people must comply with certain requirements. In 
the Department of Health we need to appoint people who are qualified in the medical 
and nursing professions, and also people such as researchers. A competitive salary 
structure must be determined if we are to attract the right people. These people must 
therefore be recruited to come and work in this particular department. There should 
also be good opportunities for their promotion and career advancement. 

Once personnel have been recruited, selected and placed in specific positions, they 
too will make certain demands on the employer. The rights and responsibilities of 
both employer (the state, in this case) and employee need to be set out 
systematically. For example, we need to determine how many people we need and 
for which positions we need them (dep  artmentalisation). An institution’s 
personnel policy should also be feasible within the institution’s general set of 
objectives. For this reason, personnel policy in the civil service is unique regarding 
the requirements of striving towards the general wellbeing of the population, and 
therefore also regarding its relation to the overall policy of central government. 

ACTIVITY 6.1 
Read section 197 of the Constitution of the Republic of South Africa of 1996 and 
answer the following questions: 

 Does this section make provision for a national personnel policy for the South 
African public service? 
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 According to this section, what are the requirements for such a policy? 

 

 

 

 

 
 What are the implications this has for subordinate personnel policies, such as 

those of the provincial authorities? 

 

 

 

 

 
 According to this section, what aspects must be included in a central personnel 

policy of this kind? 

 

 

 

 

 
 

 

It is difficult to determine precisely what aspects must be articulated in order to create 
an overall personnel policy for public institutions (central, provincial or local 
governments; and also public corporations, universities and research institutions). It 
becomes much easier when we restrict ourselves to a specific public institution and if 
we understand the period and context in which this occurs. 

A classic statement of the purpose of personnel administration and management in 
public institutions, indeed in all kinds of institutions, is ‘‘to obtain and retain a happy 
and contented, efficient and well-trained staff’’. This statement, or variations on it, can 
be found in the reports of most commissions of inquiry that have looked at the civil 
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service, in legislation, in the minutes of staff associations, in the annual reports of 
central personnel institutions, and in newspaper reports dealing with staffing matters. 
We can regard the acquisition of the right personnel as a means towards fulfilling the 
overall objectives of a public institution. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 
 explain the key concepts human resource management, organisational 

structure and ethics 
 discuss the overall policy framework for human resource management in the 

public service 
 

6.2 Key concepts 

This chapter contains a number of key concepts which you must comprehend 
thoroughly. We shall explain them here briefly. 

• human resource management 

• organisational structure 

• ethics 

Human resource management refers to all decisions and activities connected 69 
with human resource practices and that are aimed at the optimal provision, utilisation, 
maintenance and development of employees. 

Organisational structure refers to the division of labour and the formalisation of 
work relationships in order to enable the institution to execute, coordinate and control 
its activities. 

Ethics in the public sector consists of principles outlining correct and incorrect 
conduct in the public service. 

KEY QUESTIONS 
 Why are personnel provision and utilisation described as a general government 

function? 
 Why is organisational support described as a general government function? 
 Which factors have contributed to substantial changes in traditional personnel 

policy directions and recruitment practices? 
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 Briefly describe the role and functions of the central authority that handles human 
resource affairs in South Africa. 

 

6.3 The overall policy framework for human resource management 
in the public service 

An overall policy framework for human resource management in the public service is 
determined, in the broadest sense of the term, by the nature of the political and 
cultural environment in which it occurs. In South Africa, for instance, personnel policy 
can be quite different from that found in Sweden. A communist country will not uphold 
the same kind of personnel policy as a capitalist one. 

In this study unit we discuss the broad objectives of personnel policy (objectives that 
affect staff in the broadest sense). The personnel policy of any institution is a sectoral 
or ‘‘functional’’ policy and in all cases it cannot be seen as separate from the joint 
raisons d’etre (reasons for being), from the total frame of reference or jurisdiction. For 
example, a local government’s personnel policy will only be viable if it can be 
embodied without conflict within a policy that contains the general objectives of all 
local governments. The wider the frame of reference of a given policy, the more 
vague it will be. This implies that the personnel policy of a local authority must fit in 
with that authority’s overall policy framework, which in turn must reflect the overall 
policy of the South African central government. 

Any public institution’s reason for existing at all (raison d’etre) will determine how 
many and what kind of personnel that institution will need. 

Human resource management therefore becomes one of the means used to realise 
those objectives. In practice, those who take the lead in human resource 
management will include the people who advise those who determine the institution’s 
grand objectives how those objectives will influence human resource management, 
and what functional activities will be required for this. Normally, provision for the 
giving of such advice is made in the organisational arrangements made for human 
resource management. The best known attempt to formulate an overall human 
resource policy is the one that focuses on ‘‘personnel systems’’ or ‘‘personnel 
concepts’’. In reality, these ‘‘systems’’ are different embodiments of the employer-
employee relationship and include the spirit (esprit de corps) in which employees are 
expected to work. We must emphasise that not everything that various authors 
include in their discussions of these personnel systems can be regarded as part and 
parcel of overall personnel policy. 
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In the limited scope of this study guide, we shall confine ourselves to the following: a 
brief analysis of aspects regarding recruitment practices (a term we prefer to 
‘‘personnel systems’’); the reconciliation of that which employees expect from their 
work with the requirements for success set by the institutions concerned; and the 
touchy question of morale and motivation. 

6.3.1 Employment practices and methods 

The values espoused by contemporary human resource management in the public 
and private sectors are relatively new. The most recent recruitment practices and 
values will be described. 

The following factors have assisted in bringing about substantial changes in 
traditional policy directions and recruitment practices and have led to a greater 
recognition of employees’ rights: 

• the fast spread of collective bargaining in the public sector 

• legal, juridical and administrative requirements for equal opportunities and 
affirmative action 

• court decisions in the USA that have established constitutional and other rights 
for public officials 

Collective bargaining 

Today, almost all employees in the public sector are members of some kind of staff 
association or trade union that negotiates on the employees’ behalf. Section 23(5) of 
the 1996 Constitution provides for the right of employee organisations, trade unions 
and employers to enter into collective bargaining about working conditions. 
Parliament’s right to regulate collective bargaining may not infringe on this right. 
Employment practices are decided in collective bargaining sessions through 
negotiations between representatives of the employer and representatives of the 
trade union — a bilateral rather than unilateral process. Historically speaking, civil 
service systems have been paternalistic. The public employer, after consultation with 
employees, determined the conditions of service unilaterally and at will. But today we 
encounter the bilateral process of collective bargaining all over the world. In the past, 
if you wanted to understand public sector human resource policies and procedures, it 
was sufficient to study the laws and regulations dealing with the public service, but 
after all these changes we now also need to study the contents of agreements 
(effectively contracts) entered into by employers and trade unions. 

Spokespersons and negotiators from the trade unions now monitor the actions of 
management and supervisory staff to ensure that the agreements reached are 
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enforced. Indeed, we can see the trade union as fulfilling a partnership role with 
management in the administrating and managing of personnel issues. Conflict 
between employers and organised labour is not uncommon and the relationship 
between the two is often that of sworn enemies. We may accept that usually neither 
party is completely in the right. The real issue, however, is that the nature of the 
relationship between management and labour changes radically with collective 
bargaining. Management negotiates with the trade union about the formulation and 
implementation of personnel policy, rather than with the individual employee. With 
collective bargaining, the worker’s voice is heard primarily via the trade union. 

Consult the Labour Relations Act 66 of 1995 for information on collective bargaining 
in the public sector. 

Equal employment opportunities and affirmative action 

Equal employment opportunity means that it is forbidden to discriminate on the 
grounds of race, sex, colour, religion, nationality or physical disability. This has 
extensive implications in all aspects of public personnel policy. It also affects 
educational institutions. 

Until the adoption of the American Civil Rights Act of 1964, the first legislation 
anywhere in this regard, little was done to counteract discrimination in employment 
practices. According to article 7 of this act, discrimination on the grounds of race, 
colour, religion or nationality is illegal. However, different remuneration levels, 
appointment on merit and tests of ability are allowed, provided that there is no 
intention to discriminate. Preferential treatment for any group is not required. This 
principle is not followed in South Africa. The Employment Equity Act 55 of 1998 is to 
set up a quota system in terms of which the employer will be forced to make provision 
for higher levels of employment for groups regarded as having been discriminated 
against in the past. 

The policy according to which certain groups, such as women and the physically 
disabled, are employed in order to make up for past discriminatory practices is known 
as affirmative action. Like equal employment opportunity, affirmative action has its 
roots in the USA’s Civil Rights Act of 1964. This law forbids discrimination on the 
grounds of race, sex, religion, nationality, age and physical ability. Affirmative action 
programmes have exercised a considerable influence on human resource policy. 
Affirmative action and equal employment opportunity are not synonymous. The latter 
is a passive approach to obtaining a representative bureaucracy, while affirmative 
action is more active and entails taking positive steps to include individuals from a 
specific race, sex or disadvantaged group. A major principle of affirmative action is 
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that non-discriminatory procedures by themselves cannot undo the harm that has 
been done by discrimination in the past. 

The White Paper on Affirmative Action in the Public Service of 1998 has two main 
objectives, namely (a) to set out the mandatory requirements and guidance on the 
steps state departments and provincial administrations should take to develop and 
implement their affirmative action programmes; and (b) to sketch the accountability, 
co-ordinating and reporting responsibilities of various players within the affirmative 
action programmes (Van der Westhuizen 1999:41). 

ACTIVITY 6.2 
 How does the institution of a public service coordinating bargaining council 

strengthen the negotiating position of the public service employee? 

 

 

 

 

 

Rights of the public employee 

The rights enjoyed by the public employee is a complex issue. The old practice of 
firing people for reasons such as immorality or homosexuality is prohibited. 

So is the removal of an employee’s dependants from fringe benefits such as 
membership of a medical fund. Sections 9(3) and (4) of the 1996 Constitution prohibit 
direct or indirect unfair actions by the state or by persons that are based on race, sex, 
pregnancy, marital status, ethnic or social origin, sexual orientation, age, (dis)ability, 
religion, conscience, conviction, culture, language and birth. Section 23 entrenches 
the employee’s right to fair labour practices. 

Human resource management and models 

Public resource management has changed considerably as a result of collective 
bargaining, equal opportunity employment and court decisions that have endorsed 
employees’ constitutional rights. By way of summary we shall now discuss certain 
new propositions in public human resource management that are increasingly 
replacing traditional public service practices, by which term we mean the policy, 
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practices, methods and approaches found in personnel departments in government 
structures that practice the merit system. Each of these new postulates, all of which 
are closely related to the rights mentioned above, forms a model. Among these are: 

• the management flexibility model 

• the political and public accountability model 

• the collective bargaining model 

(a) The management flexibility model 

This model emphasises the need to control the personnel function that is felt by the 
chief executive officer (management) and heads of department. Supporters of this 
model believe that public service systems since their introduction have functioned far 
too independently from chief executive officers and have thereby instituted a large 
number of rules that limit line management. They propose that the following changes 
should be made: 

• The traditionally independent public service personnel commission should be 
abolished and replaced by a personnel director who is appointed by and reports 
directly to the chief executive officer. 

• Centralised personnel institutions and the personnel department of the line 
departments should eliminate the many unnecessary regulations dealing with 
line officials in personnel matters. 

• A special personnel system should be created for executive officers that will 
enable their services to be used in a more flexible and effective manner. This 
system should also make provision for remuneration and other ways of 
acknowledging the quality of the executive officers’ performance of their duties. 

The creation of reliable methods of personnel evaluation and remuneration on the 
grounds of merit for all employees, and also of a dismissal policy and procedure that 
makes it possible to dismiss any employees whose service is not up to standard. 

(b) The political and public accountability model 

This model also stresses flexibility, but here the primary aim is to obtain and maintain 
political control over the administrative section of government. This does not boil 
down to the creation of a political spoils system, but rather to the ability of political 
heads of department to remain in control of administrative or executive functions, thus 
to ensure that their electoral mandate will be executed and to prevent the 
bureaucratic sabotage of their mandate by officials. The problem faced by this system 
is how to ensure responsible and democratic control over the executive branch 
without damaging the principle of merit. 
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(c) The collective bargaining model 

Before collective bargaining became generally accepted in the public sector, 
employees’ inputs in decision-making on personnel matters was minimal. This input, 
and that of the unions, increased vastly with the onset of collective bargaining. Trade 
unions play a vital role in negotiations about salaries, fringe benefits, and various 
aspects and procedures of personnel policy. It is not difficult for legislators and public 
service committees to create a personnel policy and supervise its implementation, but 
things change radically when such a policy needs to be created in negotiation with 
the trade unions. Unions maintain that policies that are fair towards the staff and that 
respect their dignity can only come about through negotiations. Trade union leaders 
add that collective bargaining is the best available method of ensuring good, stable 
labour relations, because it recognises a majority union which then represents and 
defends the interests of all the workers. There are merit system managers who have 
adapted to the system of collective bargaining and who believe that it is in 
management’s interests to negotiate with a responsible union. But there are also 
those who complain about the costs in time and other expenses that go into 
negotiation and consultation. Nevertheless, it appears that collective bargaining in 
public personnel administration and management has come to stay, and that the only 
constructive approach to it is to attempt to maximise the advantages of the system 
and avoid the dangers. 

6.3.2 The reconciliation of employee expectations and institutional 
requirements: the ‘‘image’’ of public service 

The satisfaction of professional values of individual employees, that is, a high morale, 
is indispensable to the institution and to the public sector in general. ‘‘Maintaining a 
high morale’’ is generally accepted as one of the overall objectives of a personnel 
policy. Morale can be defined as the inner strength and energy that enables the 
employee to live up to high expectations and that eliminates indifference 
towards even the meanest task that needs to be performed. Morale is influenced 
by the following factors: 

Integrity 

Officials should perform their duties honestly, dutifully and according to regulations 
and not be influenced by threats or bribes. 
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ACTIVITY 6.3 
 Explain how the public service’s code of conduct can result in incorruptibility and a 

high morale among officials 

 

 

 

 

 

Favourable conditions of service 

Remuneration is by no means the only or the most influential factor in promoting 
morale, even if it often seems so in the materialistic time in which we live. Employees 
constantly strive for reasonable remuneration, but they also desire favourable working 
conditions or challenging, exciting work that will make them feel that they do not 
merely work for a particular institution but are part of it, even belong to it. 

Opportunities for promotion 

Promotion possibilities on a competitive basis foster sound morale. In this context we 
find promotion policy and promotion streams as reflected in salary scales and the 
recruitment of officials who show inherent possibilities for future promotion. 
Incompetent officials should never be promoted. Indeed, all the processes of 
personnel administration must take account of the necessity of shoring up staff 
morale. Officials must feel that they are getting ahead and developing even if such 
movement is not always measurable in terms of promotions and salary raises. 

Acknowledgement of excellence 

To maintain a high level of morale, officials must be sure that if their work is done 
well, this will be officially recognised. Such recognition does not have to involve 
money. There are other, non-monetary forms of compensation, like an official 
notification of people who have rendered exceptional services in difficult 
circumstances — a kind of honour roll. The acknowledgement need not necessarily 
be awarded to a specific official. If acknowledgement techniques are developed in 
such a way that officials see themselves not as mere cogs in a great machine, but 
rather as participants in a task of national importance, morale is bound to go up. 
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Security of tenure of the civil servant 

Security of tenure (or job security) means security in the official’s professional and 
private lives. High morale cannot be expected from an official who is constantly 
worried about these aspects. An official in temporary employment, for example, can 
be dismissed on 24 hours’ notice, and it is known that such officials are constantly 
trying to force their employers to provide a greater degree of security. Morale can be 
increased by applying certain techniques that ensure that job security will depend on 
satisfactory performance, and not, for instance, on personal or political preferences. 
One may ask whether public institutions do not sometimes over-emphasise job 
security. Is the guarantee of security of tenure not perhaps so absolute that officials 
can develop a feeling of complacency and stop caring about discipline, thus lowering 
morale? Absolute guarantees of security will always lower efficiency. Certainly, job 
security is not the only factor influencing morale. Officials must know what is 
expected of them. They must realise the functions associated with their positions, the 
standards to which their work must be performed and the legal prescriptions and 
regulations that apply to them. Nor should these regulations be amended too often. 
Personnel officers will have to deal with all these aspects, especially when dealing 
with conditions of service and techniques such as performance measurement and 
promotion procedures. 

6.4 Review 

Creating a meaningful personnel policy is no easy task. There are just too many 
dependent and independent variables influencing overall personnel policy. Such a 
system need not be formulated unambiguously, for many subordinate policy 
directions are subject to generally accepted practices that operate within existing 
frameworks. 

Employees are no longer content to be seen as mere means for the attainment of 
institutional goals. Today, it is absolutely unrealistic to formulate objectives and 
procedures for the realisation of those objectives without taking note of the values 
held by the people who will actually have to do the work. Nor should we try to take 
over the tasks of educational institutions, churches, educational media and family life 
and place these in the hands of the personnel policies of public institutions. In a 
society of free enterprise, especially one in which the demand for skilled labour 
exceeds the supply, such an attempt is doomed to failure. 
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STUDY UNIT 7 
ORGANISATIONAL ARRANGEMENTS FOR EFFECTIVE 
HUMAN RESOURCE MANAGEMENT 

7.1 Introduction 

We must always keep in mind that all activities in the public sector occur in a political 
environment and are subject to public accountability. 

The authority to handle human resource affairs must be awarded to someone within 
the specified frame of reference before we can make a start with human resource 
management. Naturally, the required organisational arrangements will depend on the 
size of the institution concerned (frame of reference) and on whether or not the 
institution can be regarded as an autonomous unit for human resource management 
purposes. The ultimate authority on personnel matters in all public institutions on 
governmental level is seated in the legislative authority, but in practice this authority is 
delegated to a number of institutions. They in turn can delegate this power even 
further. In this study guide we cannot refer to the organisational arrangements for 
human resource management made for every public institution (which comprises a 
separate unit as far as functional activities are concerned). The organisational 
arrangements for human resource management that are true under specific 
circumstances for all public institutions will not be discussed. In South Africa the 
Constitution is the ultimate authority. The provisions of the constitution are binding on 
all institutions in the country — including legislative authorities such as municipal 
councils and apply to the subordinate legislation of such authorities. Note, for 
instance, acts passed by Parliament that must be obeyed by employers in both public 
and private sectors. The legislative authority uses legislation to prescribe what 
general policy in human resource management will be, that there must be 
organisational arrangements, which work procedures should be followed in 
completing specific activities, how funding will be acquired, and which control 
measures must be applied in order for the legislators to be held publicly accountable. 
All institutions, regardless of their size, must appoint some kind of official or 
organisational unit to maintain personnel records, write letters of appointment, 
organise promotions and perform all centralised functional activities. 
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STUDY OBJECTIVES 
At the end of this study unit you should be able to: 
 identify and describe the central authority to handle human resource affairs in a 

country 
 

7.2 Central personnel authority 

7.2.1 The Constitution 

As we have indicated in Study unit 1, section 197 of the 1996 Constitution makes 
provision for a national labour policy for the public sector. This also creates 
requirements with which such a policy must comply (compare activity 3.1). 

7.2.2 Legislative institutions 

Parliament has accepted a variety of laws according to which human resource 
management in the public sector is organised. Among these are the Public Service 
Act of 1994 and the Public Service Laws Amendment Act 47 of 1997. In the latter 
act’s addendum you will find references to other acts that deal with human resource 
management, but which have been either repealed or amended. In this legislation, 
provision is made for the implementation of actions that affect the public service and 
its members, such as appointments, promotions and transfers, and dismissal and 
other disciplinary measures. 

An Act, known as the Equal Employment Opportunity Act 55 of 1998, has been 
promulgated to 

• promote the constitutional right to equality and the establishment of a true 
democracy 

• ensure the implementation of equal employment opportunity and eliminating the 
effects of past discriminatory practices 

• create a labour force that is representative of society at large 

• promote economic development and efficiency in the workplace 

• fulfil South Africa’s obligations as a member of the International Labour 
Organisation  

In terms of the Basic Conditions of Employment Act 75 of 1997, expression is given 
to the right to fair labour practices as required by section 23(1) of the Constitution by 
making provision for the regulation of basic employment conditions such as working 
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hours, leave, remuneration, termination of service, and prohibiting the employment of 
children and forced labour. This law also provides for the fulfilment of South Africa’s 
obligations as a member of the International Labour Organisation. As a student, it is 
your responsibility to keep up with legislation relating to human resource 
management that is not referred to in this study guide, and also with new or amended 
legislation. 

A few white papers on human resource management have been published over 
recent years namely: 

• White Paper on the Transformation of the Public Service, 1995 

• White Paper on Human Resource Management in the Public Service, 1997 

• White Paper on Public Service Training and Education, 1997 

• White Paper on Affirmative Action in the Public Service, 1998 

• Code of Conduct for the Public Service. 

7.2.3 Executive institutions 

The Public Service Amendment Act 47 of 1997 makes provision for the appointment 
of a Minister of Public Service and Administration. A Department of Public Service 
and Administration has been created to assist the minister. One of the most important 
executive institutions involved with human resource management is the Public 
Service Commission, which was instituted in terms of article 196(1) of the 1996 
Constitution. The Department of Labour is responsible for a general labour system in 
the country and more particularly for labour relations, occupational safety and 
professional standards. The International Labour Organisation, a specialised agency 
of the United Nations’ Economic and Social Council, sets certain requirements with 
which conditions and circumstances of service in all member countries must comply. 

The Minister and the Department of Public Service and Administration 

Section 3 of the Public Service Amendment Act describes the executive and advisory 
functions of the Minister of Public Service and Administration. In order to fulfil these 
functions, section 6 of the Act specifies that the minister will have access to official 
documents or may obtain information directly from officials. A Department of Public 
Service and Administration assists the minister in the execution of his or her duties. 

ACTIVITY 7.1 
 What are the powers of the Minister of Public Service and Administration 

regarding human resource management in the public sector in terms of section 3 
of the Act? 
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 On what matters may the minister advise the president in terms of section 3(3) of 

the Act? 

 

 

 

 

 
 The act also refers to an executive authority. Which institutions comprise the 

executive authority and what are their powers and duties regarding human 
resource management? 

 

 

 

 

 
 On what matters regarding human resource management may the minister be 

asked to advise the president or the legislative authority? 
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Central human resource management 

In the case of civil servants who have been allocated to different departments, there 
are various ways to choose a primary organisational basis for human resource 
management. The choice will depend on:  

(1) the extent of total personnel numbers 

(2) the number of units of equal status (departments) in which the staff members 
have been grouped 

(3) the ‘‘personnel system’’ in use 

When we apply these three criteria to a political system like South Africa’s, it appears 
that the entire question of the organisation of personnel administration and 
management in the civil service boils down to the question of how much centralisation 
and how much decentralisation there should be in such organisation and in the actual 
performance of routine personnel work. This brings us to one of the classic questions 
in organisational studies, one we have referred to before. We indicated there that no 
dogmatic reference for this can be given. Although we shall return to this tricky 
question at a later stage, let us accept for now that a central institution is indeed 
necessary. Then we shall be able to analyse certain aspects of such an institution, 
the first of which is its composition. Once again we must emphasise that the 
composition of a central personnel institution (that is, a personnel council or 
commission and a secretariat) will depend on the objectives and scope of the human 
resource management system in use, the political and social environment of the 
institution and the number of personnel members that need to be served. These 
factors exercise a profound influence on aspects of a personnel institution, for 
example on the numbers, requirements for appointment, term of office and manner of 
appointment. 

ACTIVITY 7.2 
 Compare the provisions of section 196 of the 1996 Constitution to those in the 

Public Service Commission Act 46 of 1997, regarding the establishment of a 
Public Service Commission in South Africa. To what extent do the above- 
mentioned factors hold true in the case of our Public Service Commission? 
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Organisational place, powers and functions of a central personnel 
institution 

The leadership (council, commission, directorate, head) of a personnel institution has 
certain objectives that agree with those of the institution as a whole. In order to 
achieve these objectives, the institution must perform certain activities or functions, 
and do these ‘‘in terms of/on the grounds of/according to’’. This is where the 
terminological problem currently lies. It is often necessary to deduce explicitly or 
implicitly from ‘‘command’’ expressions like the above what terrain is to be covered by 
the institution’s field of activities in terms of its ‘‘powers’’, ‘‘authority’’, ‘‘competencies’’, 
‘‘abilities’’ and ‘‘duties’’. The overall objectives of a central personnel institution are 
often (and by necessity) formulated vaguely, for example the stipulation in section 
196(4)(a) that the values and principles enshrined in article 195 of the Constitution 
must be promoted within the public service. More specifically, we can say that the 
central personnel institution’s task is to deal with personnel administration. This 
function consists of various processes, each with its own immediate objectives that 
are closely related to those of other processes. The powers, functions and objectives 
of particular personnel institutions can be ascertained by checking the stipulations of 
some official documents. 

ACTIVITY 7.3 
 Analyse the nature and scope of the functions of the Public Service Commission 

in South Africa. 

 

 

 

 

Clearly, the allocation and description of the central personnel institution’s powers 
have an important effect on its status. There are no fixed criteria for determining 
degrees of division of powers among a personnel commission and bodies or officials 
both above and below it. Normally the decisive factors are practicability, cost and 
public accountability. 

ACTIVITY 7.4 
 Indicate the degree to which the description of the activities and functions of the 

Public Service Commission makes its powers either judicially enforceable or 



PUB2601/2 

80 

merely advisory. Which other stipulations in the Public Service Commission Act 
47 of 1997 protect the commission’s status and independence? 

 

 

 

 

 

ACTIVITY 7.5 
 Taking into account the function and powers of the Minister for Public Service 

and Administration and the Public Service Commission, to what extent has the 
human resource function been centralised in the South African public service? 

 

 

 

 

 

 

The Department of Labour 

The Department of Labour is responsible for the creation of a unified labour system in 
South Africa and is therefore also involved in centralised human resource 
management in the public sector. The department administrates labour legislation, 
such as the Labour Relations Act 66 of 1995, the Unemployment Insurance Act 30 of 
1966, the Occupational Health and Safety Act 85 of 1993, the Labour Relations for 
the Public Service Amendment Act 105 of 1994 and the Employment Equity Act 55 of 
1998. The Department is also responsible for the implementation of the conventions 
of the International Labour Organisation (ILO) and the ratification of conventions not 
previously implemented by the South African government, for example, the 
Convention on the Right to Organise and Participate in Joint Negotiations (1949) was 
ratified on the 30th of August 1995. Like any other international treaty, the ratification 
of conventions remains the prerogative of Parliament. Conventions are therefore only 
ratified when 
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(1) both law and practice in all relevant spheres lend themselves to the treaty 
being ratified 

(2) Parliament agrees to the ratification 

The Department of Labour regularly negotiates with employer and employee 
associations such as the South African Chamber of Business and COSATU about all 
issues related to the acceptance, analysis and ratification of the ILO’s conventions 
and recommendations. 

The International Labour Organisation (ILO) 

Improvements in communication are constantly shrinking our world. No longer can 
any state implement any sort of policy without taking due cognisance of 
internationally accepted standards and practices. One example of such standards 
and practices is the International Labour Organisation’s set of guidelines regarding 
the service conditions of personnel. This organisation was founded towards the end 
of the First World War as part of the peace treaty and functioned as an institution of 
the League of Nations. When the United Nations succeeded the League of Nations in 
1946, the ILO became a specialised agency of the UN’s Economic and Social 
Council. All nations recognised in terms of international law can become members of 
the ILO. In practice, this means that its membership consists of most of the UN’s 
member states. The organisation consists of the following: 

The international labour conference meets annually, usually in Geneva, Switzerland. 
Each member state sends a delegation of four consisting of two government 
representatives and one each from the employers and employees. The latter two 
delegates are appointed by the government in consultation with the industrial 
organisations in that country. The most important function of the conference is to 
accept formal instruments for the creation of international labour standards in the 
form of conventions and recommendations. The conference also exercises authority 
over the organisation’s activities, including approval of its budget. 

The ILO’s executive institution comprises 28 government representatives, 14 
employer representatives and another 14 representing the employees. Ten of the 
government representatives are appointed by the ten most important industrialised 
nations, while the remaining 18, and all the employer and employee representatives, 
are elected every three years by their respective groups of delegates. This institution 
meets three times a year in Geneva and is responsible for the planning and 
management of the organisation’s daily activities. The institution appoints a director-
general, prepares a budget for approval by the conference and sets the agenda for 
discussion at the conference. 
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The International Labour Office serves as the organisations’s permanent secretariat. 
Its functions include gathering and disseminating information about labour issues in 
the international context, conducting special investigations as ordered by the 
conference or the executive institution, supplying technical assistance to member 
states when these are setting up their own legislation on labour, inspection and 
occupational training, and the administration of relief programmes of individual donor 
nations or other UN institutions. 

When a member country accepts or ratifies an ILO convention, this becomes binding 
on that country. Within each country, conventions must be placed before the national 
authorities (Parliament, in South Africa’s case) for acceptance or rejection. 

Recommendations are not binding agreements in terms of international law and are 
used to deal with issues that are not regarded as sufficiently pressing to require a 
convention. A recommendation may also supply more details about members’ 
obligations under an associated convention, or they may apply to specific 
circumstances within one member country only. 

7.3 Review 

In this study unit we have discussed some complicated questions related to 
organisational issues in human resource management in large public institutions. The 
larger and more complicated the frame of reference, the less likely is it that we can 
lay down a priori guidelines, that is, guidelines that have not been thoroughly 
investigated beforehand about how the organisation’s human resource management 
should be structured. Our analysis has shown that it is vital that the definition of the 
objectives of human resource management should first be finalised. Then, one can 
decide where the final and operational focal point of authority should be in order to 
attain those objectives. Only then can we design the ‘‘best’’ organisational structure. 

These aspects are normally prescribed by legislation. For the student in Public 
Administration, it is far more important to be able to evaluate the degree to which the 
various aspects (authority, objectives, organisational structure) of such legislation can 
be reconciled with each other than to know the actual contents of legislation by heart. 
While it would be unrealistic to be prescriptive about the organisational aspects of 
human resource management in different frames of reference, this does not mean 
that it can be left to chance. The success of human resource management in any 
frame of reference is strongly influenced by the organisation of such activities. It is an 
issue that must be studied carefully and revisited regularly to ensure that the current 
objectives are actually being met as effectively as possible. 
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STUDY UNIT 8 
INTRODUCTION TO FUNDING AS A GENERAL 
GOVERNMENTAL FUNCTION 

8.1 Introduction 

You will gain the required insight into this governmental function if you understand 
two things: the functions of public funding and the institutions in which these functions 
are executed. 

Insight consists of understanding not only the words and concepts, but also being 
able to take in the big picture. This understanding of the big picture can take many 
forms. It can involve understanding a story or understanding a structure. The purpose 
of this section is to enable you to gain this insight by means of meanings, an 
IMAGINARY story and a structure. We shall also use newspaper articles and 
activities to bring home the big picture. 

Funding as a general governmental function is the study of the identification, 
acquisition and use of public money by the authorities. It is also the study of 
the establishment and functions of public institutions that deal with the 
allocation, collection, safekeeping, provision and application of, reporting on 
and control over public funds that is used by the executive authorities to 
deliver services to citizens. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 determine the structure of institutions responsible for funding as a general 
governmental function 

 

8.2 Key concepts 

There are a number of key concepts in this section which you will have to understand 
thoroughly. In the Introductory section above, we gave a definition of funding that 
contains the following concepts: 

• taxation  

• allocation  

• collection  
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• safekeeping  

• provision  

• application/use  

• reporting  

• control 

Taxation is a contribution levied by the authorities on people, property or 
businesses in order to finance government expenses. 

This levy is a legal obligation laid upon people, property or businesses by the 
government. 

Allocation is the division of limited state funds between services/functions/ 
institutions by means of an expenditure budget 

The needs felt by the residents are almost unlimited, but resources are limited. It is 
therefore important to decide which services will be rendered. The decision to deliver 
services to clients always involves an allocation of funds. Since allocation is an 
exclusive process, that it, money can be placed in one account or another, but not in 
both, the allocation of public funds will always involve prioritisation. In our country, 
fund allocation is formally regulated by the annual budget or Appropriation Act. 

Collection is the process by which the state obtains the money it needs 

The South African Revenue Service collects tax and excise (eg import duties) funds. 
The National Treasury organises loans for the state if the tax money is insufficient — 
and it always is. 

Safekeeping implies that the state keeps public funds in an account on behalf 
of the public 

The collected funds are paid into the Exchequer Account that the National Treasury 
keeps with the Reserve Bank. 

Provision is the making available of funds to accounting officers who are 
authorised to apply the money for the rendering of public services 

The money is then provided, or perhaps we should say paid out. It is given by the 
Treasury to accounting officers according to their requests for funding. 

Application/use is the employment of funds by authorised officials to pay for 
goods and services 

Each of the accounting officers uses the money to pay for the services delivered by 
his or her department during the fiscal year. 
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Reporting means recording all transactions with the purpose of control and 
accountability 

The accounting officer must report at the end of every financial year that the money 
allocated has been spent as was intended. 

Control involves measures to control the regularity of the way funds are used. 

All officials who handle money must exercise control and report all income and 
expenditures fully. Eventually the Auditor-General must audit the correctness of the 
final reports handed in by all accounting officers. 

KEY QUESTIONS 
 Why is public funding a general government function? 
 What is the difference between funding as a staff function and funding as a line 

function? 
 What are the role and place of the legislative institutions in public funding? 
 Which executive institutions are entrusted with public funding? 
 What is the difference between a budgetary system and a budgetary cycle? 
 Which institutions and public officials are involved in public funding? 
 Which budgetory technique is used in South Africa? 

 

8.3 The story of John Citizen’s R10 000 

No doubt you have noted that the headings in bold type in the previous section 
involve a measure of succession. With the exception of control, which is a continuous 
process, the steps follow one after another like in a clearly structured story. Of course 
we can argue if allocation should not actually be placed before collection, but let us 
press on. 

The story, like all stories about money, starts with need — the need for public 
services felt by the citizens of a country. 

Once upon a time there was a citizen of a country ... his name was John Citizen and 
he had R10 000 hidden under his mattress for the time when he would have to pay 
his taxes. At that time the government estimated the needs of the country, and how 
many of those needs could be satisfied with state funds. The country’s parliament 
also confirmed this estimation by passing a law. The state saw that it needed John 
Citizen’s R10 000 to pay for its expenses. In accordance with legislation, the state 
saw to it that John Citizen handed over his R10 000 to the Receiver of Revenue, who 
deposited it into the state’s account with the Reserve Bank. Next, the Director-general 
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of Health requested that R10 000 be transferred to an account from which she was 
authorised to make withdrawals. An official in her department then wrote a cheque 
(called a treasury order) to buy hypodermic needles from a private sector company 
and have them delivered to a state hospital. This transaction was committed to paper 
and the R10 000 became part of the department’s report of its expenses. 

One day John Citizen’s daughter contracted a serious illness. She was taken by 
ambulance to the hospital that had ordered the needles and received an injection that 
saved her life. A little later officials from the Auditor-general’s office visited the 
hospital as part of their annual audit and to see if the expenditure was according to 
regulations and whether there had been sufficient stock control over the supply of 
hypodermic needles. 

ACTIVITY 8.1 
 Try to find each of the eight functions explained above in this story. We shall 

explain it in the next paragraph, but first try to do it on your own. 

 

 

 

 

 

The functions follow each other and flow from one another; there is a comprehensible 
order to events. A function cannot start until the preceding function has been carried 
out. After all, one first has to decide what funds are available (1: taxation), then 
decide to ‘‘cut up the budget pie’’ (2: allocation). Next, we actually get the money (3: 
collection), store it somewhere (4: safekeeping), and send it to the consumer (5: 
provision). The consumer must use the supplied funds (6: application) and finally (7: 
reporting) account has to be given to determine (8: control) whether the allocator’s 
(parliament’s) commands have been executed in the prescribed way. 

8.4 The structure of institutions responsible for funding as a 
general governmental function 

The imaginary story you have just read deals not only with functions such a control, 
allocation, provision and so on, but also with relations between persons and 
institutions. We can now shorten our previous definition of the subject matter: 
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SHORT DEFINITION 

Funding as a general governmental function deals with the financing of 
services that the authorities render to the citizens. 

 

If we can now understand the relationship between the institutions and the people 
who deal with public finance, you will undoubtedly grasp the big picture. 

The institutions involved with state finance, and the study of their interactions, lend 
themselves to a structural method of memorisation. This immediately helps us to 
obtain an overall impression of a piece of study material (the big picture). Once you 
grasp the material as a whole, it is much easier to memorise the details. 

Consider your body — it is a structural unit. It can be divided into a trunk and limbs. 
Limbs can be divided into arms and legs. Arms consist of upper arm, forearm and 
hand. The hand can be divided into palm and fingers. The fingers are the thumb, 
index finger, middle finger, ring finger and pinkie. Each finger has a specific use. This 
process of analysis gives us an overall view of the body as a structural unit, and any 
part of the body fits into it somewhere. Let us now set up a similar structure from the 
institutions involved with public funding at central government level. 

REMEMBER 

One way to design a structure is to start with the most comprehensive (most 
general) concept and from there to work your way to less comprehensive ones. 

Start with the concept that includes all the others. That is the most 
comprehensive one. 
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INSTRUCTION: Look at the following explication and try to find any possible errors. 

 

WHEN YOU READ THE ABOVE LIST THE FIRST TIME, DID YOU NOTICE THAT 
THE LAST TWO ITEMS ARE IN THE WRONG ORDER? 

We conclude this first chapter of this section by helping you to obtain a firm grasp on 
what is to come by means of a structural diagram. By now, the big picture should be 
visible to you. Now we must fill in the details. 

ACTIVITY 8.2 
 Use the table of contents for this study unit to create a structure or 

organisational chart of the various institutions. 
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8.5 Review 

In this theme public finances are analysed from a macro-perspective. Legislative and 
executive institutions responsible for this public administration function, including the 
Auditor-General and accounting officers, are described. Different aspects of the 
budget are looked at. 
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STUDY UNIT 9 
LEGISLATIVE INSTITUTIONS RESPONSIBLE FOR 
PUBLIC FUNDING 

9.1 Introduction 

In the first study unit we pointed out that there are various institutions responsible for 
public funding. In this one we shall discuss legislative (law- making) institutions at 
central government level that are charged with the administration of public funding. 
We would like to draw your attention to the term legislative institutions. Be sure that 
you understand the difference between the terms legislation and execution. 

Legislative institutions are responsible for making binding decisions on behalf of the 
community. These decisions are embodied in laws that must reflect the mandate 
given by the electorate. 

Executive institutions are responsible for the control and management of the country 
and the delivery of day-to-day public services; they must execute the electorate’s 
wishes and all existing legislation, but many of their decisions have not been explicitly 
prescribed or determined by law. 

Judicial institutions are charged with enforcing the law. 

STUDY OBJECTIVE 
At the end of this study unit you should be able to: 
 discuss the legislative institutions responsible for public funding 

 

9.2 The role of the President in public funding 

The legislative role of the President is to ratify Acts of Parliament. Section 54 of the 
Constitution stipulates that the President may not vote in the National Assembly. 

9.3 The role of Parliament in public funding 

According to sections 43 and 44 of the Constitution, the national legislative authority 
is vested in Parliament, which consists of the National Assembly and the National 
Council of Provinces. You will find more details on the composition of Parliament in 
chapter 4 of the Constitution. 
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9.4 Parliamentary control over public funding 

Parliamentary control over public funding is discussed under various headings in this 
study guide. We distinguish between: 

• electoral control over Parliament 

• control over parliamentary actions by Parliament itself 

• Parliament’s control over the institutions and offices that Parliament has 
created for the handling of and control over public funding 

• constitutional control over the way in which Parliament deals with public funds 

No country can be ruled without sufficient public funding. The objective of supplying 
public funds is to create conditions (political, economic, industrial, social, educational) 
that are indispensable for the citizens to live quality lives and for the country to 
progress economically. 

The Constitution stipulates in section 213 that the national government must regulate 
its financial affairs by means of legislation. Income levied and received by the national 
government in accordance with an Act of Parliament is deposited in the National 
Income Fund. All payments from this fund to pay for public goods and services must 
be covered by legislation. A budget or Appropriation Act, which makes provision for 
government income and expenditure, must be submitted to Parliament annually. This 
is described in more detail in study units 8 and 9. The fact that the Budget must be 
approved by Parliament (National Assembly) makes it one of the most important 
institutions in public funding. 

DEFINITION OF A BUDGET 

A budget is an estimation of income and expenditure for a specific period. 
Being a planning document, it enables institutions to prioritise and judge 
performance. 

 

9.4.1 Public (electoral) control over Parliament 

The electorate (all the citizens with the right to vote) is entitled to designate their 
representatives in Parliament during a general election, which must be held at least 
every five years. 

What this boils down to is that the country’s voters delegate their right to make laws 
regarding the governance of the country to elected representatives. These 
representatives are and always remain accountable to the voters for the way in which 
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the country is governed. The handling of public finance is one of the issues of which 
Parliament, and especially the ruling party, must give account. 

Besides voting, voters can exercise control over Parliament. They can communicate 
personally with an MP (Member of Parliament) or a minister; they can join an active 
special-interest lobby or pressure group; they can work within the channels of their 
own political party; or they can express their opinions in the media. 

Party political processes are also involved in controlling Parliament, that is, there is 
party political control over members of the various political parties represented in 
government. 

The very important Appropriation Act embodies the government’s objectives for a 
given fiscal year. The electorate gets a chance every five years to indicate whether or 
not they agree with the objectives put forward by the government of the day. The 
study of public finance is thus related to the study of politics. Two basic principles are 
involved here. Firstly, members of the population of a democratic country have the 
inalienable right to express themselves freely about the activities and economic policy 
of the elected government. Secondly, no taxation may be levied or resources 
allocated without representation. 

However, our study of public financing is limited to the public institutions and offices 
that in one way or another deal with financing as a line function in support of other 
departments, and also with the way in which such institutions manage the financing 
function. 

ACTIVITY 9.1 
 Describe political control over Parliament 

 

 

 

 

9.4.2 Does Parliament as an institution control the daily 
administration and management of public finance? 

Members of Parliament are party-bound representatives of the electorate. They are 
normally elected every five years on the grounds of their political capabilities. Party 
politics is what they are good at and they are not necessarily experts in the execution 
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of laws. Their task is to create laws in accord with the Constitution. They therefore 
have a unique function that requires all their attention and cannot be expected to 
exercise direct control over the day-to-day administration of public financing. 
However, they can — and have — created a number of offices and institutions that 
can manage public financing on behalf of the nation. 

9.4.3 Parliamentary committees 

There are three parliamentary committees that are closely involved with state 
finances. These are (1) the Portfolio Committee on Finance, which prepares financial 
legislation for consideration by Parliament; (2) the Joint Standing Committee on 
Finance, which is further subdivided into a number of portfolio committees to cover all 
budgetary aspects (eg health, defence, education); and (3) the Joint Standing 
Committee on Public Accounts, which exercises an important control function by 
calling accounting officers to account after reading the Auditor-general’s reports. 

9.4.4 Legislation on public funding accepted by Parliament 

Cooperative government was founded on the basis of section 13 of the Constitution 
and other constitutional stipulations. Chapter 13, section 40 stipulates that the 
government is constituted as national, provincial and local spheres of government 
which are distinctive, interdependent and interrelated. The principles of cooperative 
government, according to section 41, determine among others that all spheres of 
government must: 

41 (e) respect the constitutional status, 
institutions, powers and functions of 
government in the other spheres; 

 (h) cooperate with one another ... by — 
  (iii) informing one another 

of, and consulting one 
another on, matters of 
common interests 

  (iv) coordinating their 
actions and legislation 
with one another 

Parliament has accepted a variety of pieces of financial legislation, among which are: 

• The Financial and Fiscal Commission Act 99 of 1997 

• The Public Finance Management Act 1 of 1999 which improves the financial 
management of the public sector, and more specifically on the national and 
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provincial levels, by spelling out how the National Treasury controls public 
financing. 

• The Municipal Finance Management Act 56 of 2003, which improves financial 
management at the local authority level. 

9.5 Constitutional control over Parliament 

South Africa is a constitutional state. This means that the Constitution is the ultimate 
authority and that all legislation can be tested against the Constitution. As we saw 
above, the Constitution stipulates certain requirements with which Parliament must 
comply when dealing with public finances. Naturally, the general stipulations and 
‘‘spirit’’ of the Constitution are equally applicable. For example, it would be 
unconstitutional to pass a Appropriation Act that discriminated against certain 
population groups, and the Constitutional Court would undoubtedly set such a law 
aside. 

Section 83 of the Constitution stipulates that the President is the head of state, while 
section 85 determines that he or she is also the head of the executive authority. The 
President is therefore responsible for executing the edicts of Parliament, that is to 
say, the laws of the land. 

Chapter 13 of the Constitution is of special importance to the way Parliament deals 
with public finances. If you read its provisions, you will note that they primarily 
stipulate that proper control must be exercised over the way the state spends public 
funds. Public funds do not belong to the President or to Parliament, but both are 
authorised by the Constitution to use this money for the benefits of the country’s 
citizens. 

Chapter 13 of the Constitution is your primary source for all the above information.  

ACTIVITY 9.2 
 Make a brief summary, using your own words, of all the sections in chapter 13 of 

the Constitution. Try to summarise each section in a single sentence. 
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9.6 The role of other institutions created by the Constitution 

Your reference for this section is the Constitution of the Republic of South Africa of 
1996. 

9.6.1 South African Reserve Bank 

The bank was established in accordance with the provisions of sections 223 to 225 of 
the Constitution and its activities are regulated by an Act of Parliament. The Reserve 
Bank is the place where other banks and the government do their banking. It is South 
Africa’s central bank and is therefore responsible for executing the country’s 
monetary policy. 

9.6.2 Financial and Fiscal Commission 

This commission has been created in accordance with the Constitution and is 
especially important because it is responsible for advising central and provincial 
authorities about a variety of issues touching on the finances of and financial relations 
between central, provincial and local authorities. For example, the Constitution 
stipulates that laws affecting payments to and revenue from provinces may only be 
approved by Parliament after the commission has advised it. 

ACTIVITY 9.3 
 Discuss the appointment and functions of the Financial and Fiscal Commission. 
 Discuss the offices and institutions instituted by Parliament to share the 

responsibility of public funding. 

You will need to study this entire section to answer this question. 

Expand your answer by adding other offices and institutions, such as the Auditor-
General, the Minister of Finance, the National Treasury, and the Standing Committee 
on Public Accounts. 

Describe the principles on which parliamentary control over finance is based, or — 
and it really is the same issue — discuss why parliamentary control over public 
finance is essential. 

You could refer to corruption, for example. 

You should also work in the relevant parts of section 4.2 of this study unit and study 
unit 15, section 2. 
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9.7 Review 

Legislative institutions responsible for public funding and institutions created by the 
Constitution to control public funds are discussed in this theme. 
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STUDY UNIT 10 
THE CABINET − EXECUTIVE AUTHORITY ENTRUSTED 
WITH PUBLIC FUNDING 

10.1 Introduction 

In this study unit we shall discuss the functions of the executive authority with regards 
to public finances. We shall not deal with the executive authority on provincial and 
local levels of government. 

The executive authority of the country is vested in the President and his/her cabinet. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 discuss the executive institutions responsible for public funding 
 

10.2 The role of the President in public funding 

The office of President that was created in terms of the Constitution is that of an 
executive president. Section 85 stipulates that the executive authority of the Republic 
is vested in the President. He or she is the chairperson of the cabinet and exercises 
his or her executive powers in consultation with the cabinet. The President would 
normally also be the leader of the ruling political party. He or she may address 
Parliament, but may not vote there. 

The fact that the President’s office is executive in nature has a significant effect on his 
or her role regarding public funding. It causes the President to be directly involved in 
decision making over public finance issues, and indeed to play a leading role in such 
issues. 

Besides the President’s privilege of appointing someone as Minister of Finance, he or 
she can also personally take charge in cabinet meetings when decisions are made on 
the economic development of the country and the handling of public money. You will 
find examples of such actions in the newspapers almost daily. 
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ACTIVITY 10.1 
 Describe the President’s role with regards to public funding.  

 

 

 

 

 

10.3 Appointment and functions of the cabinet 

Chapter 5 of the Constitution deals with the appointment and functions of the cabinet. 
Ministers are appointed to take charge of specific portfolios: finance, for example. The 
office of minister is an important one because the President must lead the country in 
consultation with the cabinet. You will find important stipulations involving ministers in 
sections 91 and 92 of the Constitution. Besides the Constitution, there are many other 
laws which assign specific responsibilities to ministers — naturally, this is also true of 
financial legislation, in which the Minister of Finance is mentioned repeatedly. 

10.4 The nature of ministerial duties 

A minister has four distinct functions: 

• a party political function 

• a parliamentary function 

• a policy function 

• an executive function 

10.4.1 The party political function 

Ministers generally receive their offices because they are leading figures within a 
political party. South Africa currently has a government system in which a minister will 
present bills to Parliament within the framework of cooperative government. In 
practice, the will of the strongest party prevails. Ministers also have a power base of 
fellow party members, and a minister who desires a long political career ahead will 
take careful note of their views! 
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10.4.2 The parliamentary function 

Within Parliament, ministers act as members of their party, where they will put 
forward, justify and explain bills to their fellow MPs. They must answer all questions 
about the running of their departments that are raised in Parliament. They should also 
justify and answer questions about their departments’ annual budget proposals. 

At the end of the financial year, the ministers must table the audited accounts of their 
departments in Parliament and explain any excessive or unauthorised expenditure. 
They must do this because they are politically responsible for the request for and use 
of public money required and used by their departments. This justification should 
always be a public process. 

10.4.3 The policy function 

The minister’s policy function is related to the position of the cabinet in the 
parliamentary system of government. The word minister originally referred to 
someone who had to look after the execution of parliamentary laws. But today 
ministers are also leading figures in political parties, and this means that they can 
control much of both the policy and the legislative processes. 

The cabinet is in fact the most important policy-making institution. It uses the 
principles of its members’ political party or parties as the basis for bills. Parliament will 
normally accept these bills, because the cabinet’s party controls Parliament. The 
ministers then become responsible for the execution of laws involving their 
departments. Besides existing legislation, ministers also have wide discretion in the 
execution of their offices. This discretion is then used to pursue policy objectives, 
such as economic development. 

When the annual budget passes before the cabinet on its way to approval by 
Parliament, some of the most important government decisions in the modern state 
need to be made. At such a meeting, not only are decisions made about broad 
governmental functions and the allocation of funds to various departments, but also 
about how much money the government will have to collect in the coming year by 
means of taxation. The President and his or her colleagues in the cabinet then take 
decisions on the priorities for the coming year. For example, a decision to give less 
money to defence and more to education, or the other way round, is a policy decision 
that is deeply involved with the direction in which the government of the day wants to 
lead the country. The cabinet will probably let itself be guided by the Minister of 
Finance when it comes to technical financial matters, but decisions on the allocation 
of funds for the coming year are essentially politically-inspired policy decisions. One 
of the Minister of Finance’s most important functions is to ensure that meaningful 
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choices on policy are made by persuading the cabinet that there is only so much 
money available and that this sets the limits within which the budget must remain. 

10.4.4 The executive function 

Keep in mind that when ministers work as the executive heads of state departments, 
they are acting as state officials. Although they have accepted political appointments, 
they are in the first instance, in their executive capacity, official functionaries and not 
politicians. While political processes do not always take place in public (cabinet 
discussions, for instance, always take place in camera), ministerial actions as 
executive heads of departments always take place in public and are subject to public 
criticism. They must also give account of their actions in public. Added to this is the 
fact that many competencies are given to ministers by various laws. In the application 
of these functions, ministers must always remain within the bounds of their legal 
authority and keep administrative justice in view. 

ACTIVITY 10.2 
 Describe the various functions of the cabinet and show how these relate to public 

funding. 

 

 

 

 

 

10.5 Review 

The cabinet as part of the executive authority entrusted with public funding is 
discussed in this study unit. The ministerial duties with regard to public finances have 
also been discussed. 
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STUDY UNIT 11 
NATIONAL TREASURY 

11.1 Introduction 

Wherever people work with money, there are incomes and expenditures (expenses), 
even in the state. 

A single Department of Finance was created in 1910. It was divided into two sections, 
one for income (called the Department of Finance) and one for expenditure (called 
the Treasury). 

We have two institutions at present that deal with general public funding: 

• the National Treasury (this department consists of the former Departments of 
Finance and State Expenditure) 

• the South African Revenue Service (administration of tax laws and collection 
of taxes) which used to be Inland Revenue (the receiver of revenue) and was 
then part of the Department of Finance, together with Customs and Excise. 

This study unit deals with the National Treasury. Note that in terms of section 48 of 
the Public Finance Management Act 1 of 1999 the South African Revenue Service is 
listed as a national public entity. 

11.2 Composition and functions of the National Treasury 

The senior staff of the National Treasury are mainly economists and financial 
management specialists. Together with the Reserve Bank, this department is the 
government’s principal adviser on economic policy for the country. The department 
also deals with the expenditure budget. It is a control department and controls state 
expenditure. 

At present there is only one Minister of Finance. He is responsible for the National 
Treasury. He usually relies heavily on the National Treasury when framing his annual 
parliamentary budget speech. 

As far as income is concerned, the minister and his or her advisors have to determine 
how much income can be obtained and from which sources. These sources include 
direct and indirect taxes, and loans. (Yes, a government can incur debt just like an 
individual, only on a larger scale!) Direct taxation is a tax on the individual or a 
company. Indirect taxation includes things like Value-Added Tax and customs and 
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excise taxes. Unfortunately all this income, known respectively as current and loan 
income, is never enough. This means that loans have to be taken out and that means 
incurring debt. 

Summary 

When we discuss the state’s budget, we are talking about big money. The 
amounts are so huge that we do not even try to express it in millions of Rands, 
but in thousands of millions, known in old-fashioned British English as milliards 
(Afrikaans: miljarde), and in American English (and increasingly elsewhere) as 
billions. 

A billion is a thousand million ç the numeral one followed by nine zeros. R1 
000 000 000 = R1 billion 

 

The National Treasury has a controlling rather than an advisory or executive function, 
and administrates and exercises control over the state’s money and assets. It assists 
the state in the allocation of public funds to attain the government’s objectives and 
priorities. These objectives and priorities are concerned with societal needs that can 
be satisfied by means of government services and programmes, or by other 
institutions with financial backing from the state. The National Treasury also assists 
with the writing of the annual budget for presentation to Parliament. 

The number of state departments varies from time to time. There departments deliver 
a specific service or set of services to the community or to the rest of the public 
service. To do this, each department must necessarily spend money, and this money 
must be obtained somehow. Therefore, procedures must be set for the collection, 
safekeeping and application of, and the reporting on public funds. 

If we were to leave it to each department to determine how it would do these things, 
the resulting chaos would make the effective and economical application of public 
funds quite impossible. The need for a uniform approach to the financial management 
of national government institutions therefore necessitates central or national control. 
Since the state’s funds are limited, the available money must be used parsimoniously 
and effectively. The services rendered by the various departments must therefore be 
integrated in such a way that attainment of objectives will occur in good order and 
without wasting any money. The cabinet, which determines policy objectives, and 
Parliament, which grants legal authorisation for the collection and application of public 
funds, therefore need a central institution such as the National Treasury to assist 
them in this function. 
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STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 determine and describe the role and place of National Treasury in public funding 

ACTIVITY 11.1 
 Describe the functions of the National Treasury.  

IMPORTANT: Remember our tip: Do not try to finish an activity all at once. Take it 
as far as you can, then return to it later when you have more information. 

This is particularly valid in the case of this activity. 

 

 

 

 

 

11.3 Review 

This study unit deals with the role and functions of National Treasury in public 
finances. The controlling function of National Treasury over the state’s money and 
assets is described. 
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STUDY UNIT 12 
THE ACCOUNTING OFFICER 

12.1 Introduction 

The accounting officer can be seen as the axle around which public administration 
and management turns: he or she is held accountable for the correct application, 
reporting and controlling the public money and goods of the institution for which he or 
she is the head. His or her duties are described in the Public Finance Management 
Act 1 of 1999, the financial regulations of the Department of State Expenditure and in 
chapter A of the Treasury Instructions. Normally the accounting officer would be the 
relevant Director-general. 

STUDY TIP 

The “account” in accounting officer refers to responsibility. 

The accounting officer is responsible for executing all the functions accorded to 
him or her by law, regulation or ministerial directive in a responsible 
(accountable) way. The accounting officer must be able to prove that he or she 
is acting responsibly in public. Think of it: he or she must give account of 
everything that happens in his or her department and everything done by all 
the officials in that department, including the keeping of proper financial 
records. 

The accounting officer is responsible to the Treasury and Parliament for the 
proper performance of his or her duties. 

 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 describe the duty of the accounting officer in public funding 
 

12.2 The accounting officer’s duties 

It is easier to memorise the accounting officer’s duties by relating them to the 
budgetary cycle. This can be explained broadly as follows: 

The government of a country needs funds (money) to deliver services to the public. 
Income must therefore be found so that the money can be applied. This issue was 
mentioned in study unit 4. 
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So, if the income is available, it should be applied as economically as possible. There 
is usually too little money. The accounting officer is active in every part of the 
process. Each one must determine on which services his or her department will 
spend money and budget accordingly. Each must then request the money. If they 
receive funding in the annual Appropriation Act, the money can be applied. Accounts 
must be kept of every cent, for at the end of the year he or she will have to report 
expenditures in the form of an appropriation account. The auditor-general will also 
present the audited statements of each accounting officer to Parliament. 

12.3 Legislation on the functions of accounting officers 

The functions of accounting officers are stipulated in the Treasury Act 1 of 1999 and 
in Treasury regulations. 

12.3.1 Public Finance Management Act 1 of 1999 

Chapter 5 of the Public Finance Management Act 1 of 1999 determines the functions 
of the accounting officer. 

12.3.2 Treasury regulations 

Treasury regulations define the duties and functions of the accounting officer. 

12.4 The functions of the financial manager and departmental 
accountant 

Treasury regulations define the duties and functions of the financial manager and 
departmental accountant. 

ACTIVITY 12.1 
 Describe the functions of the accounting officer.  
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12.5 Review 

The accounting officer plays an important role in the budgeting process of a 
department. The duties and role of the accounting officer in public financial 
administration and management are described in this study unit. 
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STUDY UNIT 13 
THE IDENTIFICATION, ACQUISITION AND UTILISATION 
OF GOVERNMENT RESOURCES 

13.1 Introduction 

Back in THEME 1 we already arrived at the conclusion that the government satisfies 
societal needs within the boundaries of the state by rendering certain services. These 
services must somehow be financed. The sources of money to fund these services 
that are available to the authorities need to be identified, exploited and used in a way 
that is acceptable to the public. When we study the government's funding function, 
we can ask several questions about the resources at its disposal. What sources of 
income are available to the authorities? What alternative resources and financing 
methods are available? How efficiently and effectively are these funds used by the 
state to satisfy the public's requirements? We shall now consider these questions. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 identify and analyse the sources of income available to the government to fund 
public expenditures 

 

13.2 Sources of income 

What sources of income are available to the government to fund public expenditures? 

13.2.1 Taxation 

In modern societies it is generally accepted that the authorities must impose taxes to 
fund collective services such as education and public health. The legislative authority 
is empowered to gather a percentage of the income of the economically active 
section of the population in order to finance these services. As we have mentioned, 
taxation is a contribution levied by the government on people, property or businesses 
in order to finance expenses made by the government. This levy is a legal obligation 
on those people, property or businesses. In practice, alternative sources of income 
are identified by the officials, but legal sanction for these sources to be levied can 
only be given by the National Assembly in terms of section 75(c) of the Constitution. 
There are many forms of taxation, including direct and indirect taxes. Direct taxes are 
levied directly on individuals and institutions, for instance, income tax and wealth tax. 
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Indirect taxes are normally levied on goods and services, and thus indirectly on 
individuals and institutions. Examples of these include value-added tax, consumer 
tax, customs and excise duties, tax on imports, tax on turnover and payments for 
licences. 

Besides the number of tax sources, the efficiency with which taxes are gathered is a 
critical factor in determining how much money the government will eventually have 
available. The percentage of the gross national product that is withdrawn by taxation 
is a cardinal issue in economic and financial planning, because unacceptably high tax 
rates limit economic activity and thus slow down economic growth. It is therefore 
desirable to gather existing taxes as efficiently as possible before one even starts to 
consider additional sources of tax money to fill in the gaps. So, how can existing 
sources be collected as efficiently as possible? The costs of collection and the 
possibilities for tax evasion must be kept to a minimum. This implies a need for a tax 
system in which equality, efficiency and long-term acceptability play a central role. 

ACTIVITY 13.1 
 What characteristics should a tax system display to comply with these criteria?  

 

 

 

 

 

 

 

13.2.2 Other sources of income 

Shortfalls can also be made up from other sources of income on the national and 
international money markets. These sources include loans from the International 
Monetary Fund and international donations. 

13.2.3 Alternative sources of income 

The government's ability to identify and exploit sources other than taxes effectively 
will therefore also determine how much funds it will have at its disposal. Besides the 
obvious way of satisfying social needs namely money, the government can also use 
its authority to acquire the other three factors of production, which are land, 
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entrepreneurship and labour. The Act on Higher Education 101 of 1997, mentions the 
possibility of instituting a community service programme in which all graduates can be 
required to do a period of compulsory community service in their field of study. Such 
a programme would make essential services available in remote areas that need 
them, in fields such as education and medicine. Shortages of qualified personnel, 
such as translators and prosecutors in the legal profession, and even of public 
servants can be made up in this way. 

No government can satisfy all the community's needs if there are insufficient 
resources. Once these resources have been identified and collected, they must be 
allocated to further implementation functions, that is, to institutions that are involved in 
the rendering of services or functions. This allocation is a political function, because 
the community's values will determine priorities in the rendering of services. These 
values are interpreted by political institutions that represent the population. In South 
Africa, Parliament is such an institution. 

Thus, if society at large values housing more than defence, this value will be reflected 
in the budget of the country. The budget, therefore, is the financial plan of the 
government of the day, expressed in monetary terms, and it indicates the 
government's priorities. Once taxes have been collected from the people, it remains 
the public's property. It is allocated to specific functions at the institutions that execute 
them according to certain priorities. Since one of the cornerstones of democracy is 
accountability by each political representative and public official, reporting on the 
application of funds must always be done in public. Officials and politicians must 
always behave impeccably so that they can always accept responsibility for their 
decisions and actions. Here you should make a distinction between the financial 
responsibility and accountability of the official and politician, respectively. 

The Constitution stipulates in section 213 that the national government must regulate 
its financial affairs by means of legislation. Income levied and received by the national 
government in accord with an act of Parliament is deposited into the national revenue 
fund. All payments from this fund for public goods and services must be covered by 
legislation. Every year an account must be produced and presented to the legislative 
authority on central level which indicates government income and expenditure. This is 
called a budget. The budget, therefore, is the instrument in which the income and 
expenditures of all functions to be delivered by government are indicated. In the next 
three study units, we shall take a closer look at this instrument and the way it is 
compiled. 
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13.3 Review 

Sources of income, such as taxes and loans, available to the government are 
discussed in this study unit. Examples of alternative sources of income are also 
given. 
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STUDY UNIT 14 
THE BUDGETARY CYCLE 

14.1 Introduction 

The budget consists of an Expenditure budget and an Income budget. Since the 
budgetary cycle is a continuous process, we shall discuss both in one study unit. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 distinguish between the budgetary cycle and a budgetary system 
 explain the phases of the budgetary cycle 

 

14.2 The distinction between the budgetary cycle and a budgetary 
system 

Right from the start, you should distinguish between the concepts budgetary cycle 
and budgetary system. The budgetary cycle refers to the repetitive nature of actions 
relating to the annual budget (for a given financial year). Despite this repetitive 
nature, each budget has its own origin and is unique in respect of its preparation, 
presentation, approval, execution and reporting phases. Although the financial year 
stretches over 12 months (in South Africa from 1 April of one year to 31 March of the 
next), the preparations for a specific financial year starts the year before that (or, as 
we shall explain, even earlier). The final closing of the books on the budget for a 
specific year normally takes place the financial year after. 

A budgetary system refers to the way in which the information in a budget is 
presented, and this aspect will be dealt with elsewhere. In this study unit we shall 
concentrate on the repetitive nature of the actions performed in a budget year: the 
budgetary cycle. 

14.3 The need for a budgetary cycle 

We use the term ‘‘budgetary cycle’’ to denote the repetitive cycle of requests for 
money by accounting officers, Parliament voting money for the attainment of 
particular public goals, the execution of accepted budget proposals during a particular 
financial year and the eventual reporting back to the authorities.  



PUB2601/2 

116 

The existence of such a budgetary cycle serves as a control measure. It enables the 
political representatives to control (a) the request for and (b) the use of public money. 

Control over public funds is impossible without an orderly process of request for, 
granting of and reporting about money. Control is obtained by making these repeating 
processes occur in successive fiscal periods. This is why funds are granted annually 
and why unspent money must be returned to the state income fund at the end of 
each year. (Look up the word ‘‘fiscal’’ in a dictionary.) 

The custom of granting funds annually dates back to 1688 and originated in England. 
After the demise of Cromwell’s Commonwealth and the return of the monarchy, the 
British parliament wished to limit the king’s power. One limitation on which they 
insisted was that the king could not spend money without the parliament’s approval. 
But this setup could not be managed effectively, for there was no stipulation when or 
in which period the money could be spent. If there is no limitation on the duration of 
spending, one can end up in a situation where the money is finally spent only years 
later, when it may no longer be politically desirable to do so. As a result, a second 
principle was introduced: granted funds had to be spent within a specific period. This 
gave us the financial or fiscal year. 

14.4 Phases of the budgetary cycle 

There is a clear distinction between a budgetary process and the budget cycle. 
According to Pauw et al (2015: 85). The budgeting process deals with the process 
and procedures that should be followed to get the budget approved. The budget cycle 
includes four phases namely the preparation phase, the approval phase, the 
execution phase and the control phase. 

ACTIVITY 14.1 
 Discuss the phases of the budgetary cycle.  

This requires quite a lot of work, but if you do it properly, it will help you to obtain a 
clear overall understanding of the public funding process. 

It will definitely help you to understand and memorise the rest of the work. 
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14.5 Review 

The difference between a budgetary cycle and a budgetary system is indicated in this 
study unit. The phases of the budgetary cycle as part of the public funding process 
are explained. 
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STUDY UNIT 15 
PARLIAMENTARY APPROVAL OF THE BUDGET AND 
TYPES OF APPROPRIATION BUDGETS 

15.1 Introduction 

The following discussion will deal with the principles involved in the creation of an 
appropriation bill. We shall then look at the problem of state debt as an important 
element of the economic environment within which budget proposals are made. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 describe the principles involved in the creation of an appropriation bill 
 

15.2 The principles of parliamentary control over public funding 

Let us first look at the term appropriation bill. A bill is a document that is presented to 
Parliament for consideration and, hopefully, approval, and then sent to the President 
to be signed into law. Once accepted, the bill becomes an act. The Afrikaans term for 
an appropriation bill is begrotingswetsontwerp; an appropriation act is a 
begrotingswet. 

The different terms in these two languages require further explanation. In English, the 
word appropriation means to claim something for oneself. The state therefore claims 
something that belongs to the citizens, and this takes the form of taxation. The 
Afrikaans term begroting, however, simply means ‘‘budget’’ — an estimate of 
expected expenditures during a given year. But even here, the verb begroot has 
acquired the added meaning of setting money aside for, or allocating it to, a specific 
function. 

Please refer back to study units nine and 10 in this theme, respectively dealing with 
Parliament and the cabinet. The cabinet determines policy, and policy implies certain 
allocations. Parliament then gives legal sanction to the allocation of money for 
specific purposes. You will know from recent history how funds have been shifted 
towards social services. But the cabinet does not have the authority to demand or 
collect funds. Only Parliament can do that. The Minister of Finance presents a bill that 
suggests how the appropriated money should be allocated to services. Only 
Parliament can approve the proposals in the appropriation bill. 
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Every year, the Minister of Finance must present to Parliament an estimate of 
expenditure that must be compensated for from the national revenue account, as well 
as a separate income budget. Normally, officials from the Department of Finance will 
help the minister to write the budget speech. We have already mentioned that the 
Constitution stipulates that no funds may be withdrawn from the national revenue 
account without a law being created that approves the withdrawal. In practice this 
means that an expenditure budget must be presented to Parliament annually. 

The annual budget is also a control instrument. At the end of the financial year, it is 
used, with reference to an appropriation account (see the study unit on the Auditor-
general) and the Auditor-general’s audit reports, to determine if money has been 
spent the way Parliament voted it to be allocated. 

15.3 Budgeting for deficits 

In our personal finances, it is a good thing to balance our budgets. This means that 
we do not spend more money than we receive, else we land ourselves in debt. If your 
expenses are greater than your income, your normal spending pattern can lead to 
ruin. The same seems to be true of the state. 

If you want to buy an expensive item, but you lack the money, you should really do 
without it. But sometimes we cannot avoid buying a expensive item like a house or a 
vehicle for which we have insufficient capital. A house, for instance, is bought by 
entering into a capital loan with a bank, which is then repaid over a period of 20 or 30 
years. In such a case we must take care that the monthly payments can be fitted into 
the framework of our projected income. 

Until around 1934, the same principle held for states. It was assumed that the state’s 
budget had to balance. Borrowing by governments was rare and was determined by 
what was economically rather than politically desirable. But in 1934 the British 
economist John Maynard Keynes came up with the idea that state budgets need not 
necessarily balance and that governments could borrow money on a large scale to 
pay for what could not be afforded from current income. This meant that political 
needs rather than economic principles became the basis of the national budget. 

What this was really all about was the luxury of full employment. If the budget has to 
balance, the government has too little money to provide everyone with work and 
therefore with an income. But Keynes saw the unemployed as a factor in budgeting. If 
too many people are unemployed, they can become a political factor. They might vote 
against the ruling party in the next election. Some political parties therefore accepted 
full employment as the basis of their party policy. This has caused states to borrow 
more and more money since 1934 to pay for that which could not be paid from 
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current income. Keep in mind that successive governments inherit the debt incurred 
by their predecessors. National debt started to increase. An unemployment rate of 
10–12% is regarded as high. 

The problem with inefficient job creation is that it can be counterproductive and not 
necessarily lead to long-term economic growth. The result is that both unemployment 
and national debt increase, and then the country becomes poor and slips ever further 
backwards. 

Political strategies that are based on social benefits such as free education, housing 
for all, medical services and a high rate of employment will undoubtedly cause 
government expenditure to rise sharply. This leads to increased borrowing. Another 
factor that increases government expenditure is the employment practices followed in 
the public service. 

The point of this discussion is to give you an indication of one of the interfaces 
between public administration, public funding and the economy. With this background 
you will be better able to understand the reasons for the growth in state expenditure 
and the use of expenditure budgets. 

15.4 Budget and adjustment estimates 

A government needs money for the full duration of the financial year and expenses 
must be approved before they are awarded. This is the best control measure 
available. This is why an estimation of coming expenses and income is presented to 
Parliament annually, not after the money has already been spent. 

The democratic point of departure in public funding is that no public funds may be 
spent without prior consent by Parliament. So an estimate is made of the amounts 
needed for the various services, but as the year progresses, there always ends up 
being too little money. It is therefore almost inescapable that more than one 
expenditure budget will be presented to Parliament in a given financial year. No-one 
can see into the future; nobody can determine exactly what the expenses will be in a 
given year. 

True, the basic principle of public spending remains that no expenses may be 
incurred without prior approval by Parliament, but an absolutely rigid application of 
this principle will just hamper public administration. 

The main budget is the government of the day’s policy direction for the coming 
financial year expressed in financial terms. But there are always unforeseen 
expenses that were not included in the main budget. These expenses are granted in 
the so-called Adjustment Estimates, which is made law by Parliament in February, 
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just before the end of the financial year. However, departmental requests for extra 
funds are subject to strict scrutiny before they are approved for inclusion in the 
adjustment estimate. 

What all this boils down to is that unexpected expenses cannot be prevented, but that 
at least they can be accounted for in the second budget. 

The financial year starts on 1 April every year, but since the main budget and Budget 
Act are approved only later in the year, further interim arrangements are required in 
order for public money to be spent after the end of March. The Public 

Finance Management Act 1 of 1999 allows spending within prescribed limits until the 
Budget Act has been accepted. 

The same act also contains a stipulation in article 16 that allows the Minister of 
Finance to authorise a department to defray expenditure of an exceptional nature. 
This amount may not exceed two per cent of the total amount appropriated in the 
annual national budget for that current financial year. 

Thus, we have three ways to ensure that the principle of prior approval does not end 
up as a straightjacket: 

• The adjustment estimate. 

• A stipulation that authorises expenses before acceptance of the Budget Act. 

• Stipulations that make minor over-expenditures possible. 

Approriation refers to the legislature putting aside funds for a particular institution for 
a particular purpose and, in doing so, authorising certain expenditures (Pauw 2015)  

ACTIVITY 15.1 
 Explain the term appropriation.  
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STUDY TIP 

The following questions cannot be answered if you only use the information in 
this study unit. You have reached a point in your studies where you can no 
longer rely on information contained in one study unit only.You must start to 
integrate your knowledge. 

 

ACTIVITY 15.2 
 Do you think that South Africa is on its way to incurring excessive national debt?  

 

 

 

 
 Do you think that it is necessary or not for us to incur even greater national debt? 

What reasons can you give for your reply? 

 

 

 

 

 

 

STUDY TIP 

Points to keep in mind: 

• a balanced budget 
• a non-balanced budget 
• the reasons for annual overspending 
• the increase in public spending 
• the difference between current income and loans (capital) 
• why borrowed amounts increase 
• the influence of political ideology 
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15.5 Review 

The principles involved in the creation of the Appropriation Bill are discussed in this 
study unit. State debt, budget deficits and adjustment estimates as part of 
appropriation is explained. 
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STUDY UNIT 16 
THE AUDITOR-GENERAL 

16.1 Introduction 

In this study unit we shall discuss the appointment and functions of the Auditor-
general and his or her office. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 discuss the appointment and functions of the Auditor-general 
 

16.2 A short history 

Record keeping, at least in the sense of remembering things, must surely have 
started when people began to gather stuff. Once they learned to count, they were one 
step closer to keeping records. The next step was to learn how to write. During the 
early centuries of human existence and thought, nobody could count past sixty. After 
sixty, they started again. This is why even today we measure time --- minutes, 
seconds --- in units of sixty. Six times sixty is 360: the 360 degrees in a (protractor) 
full circle. 

As early as 3000 BC, Sumerian kings already expected their subjects to register as 
taxpayers. In the year 2000 BC Egyptian officials started to keep written records of 
state incomes and expenditures. The Emperor Augustus had the first state budget 
compiled in the year 5 BC. But accountancy as a career did not really take off until 
about 1650 AD. 

In those early days it was really just the kings, nobles, priests and a small number of 
clerks who could read and write. Mass education would not really start until the 
twentieth century --- compare the enormous emphasis on education in contemporary 
South Africa. Universal franchise, too, only arrived in the twentieth century. Keep in 
mind that only now, after 8 000 years of human existence, can women interact with 
men on an equal basis. Think of the influence this has had on academic writing. "One 
man, one vote" became "One person, one vote" and in writing study guides we 
academics have to be careful always to treat males and females equally. Human 
history moves but slowly. 
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In medieval England, notches were carved into "tally sticks" to indicate debt and the 
repayment of debt. Around the year 1000, the English king's tax-gatherer used a 
chequered board, something like a chessboard, to indicate how much tax was due 
from which vassal. The British minister of finance has ever since been known as the 
Chancellor of the Exchequer. The British treasury act is called the Exchequer Act, 
and the treasury account is there known as the Exchequer Account. 

Although investigations of the English state accounts started as early as 1100, it was 
done very inefficiently. An unsuccessful attempt to put this activity on a firm footing 
was made in 1559. The first British Auditor-general was appointed in 1886 with the 
passing of the Exchequer and Audit Act. 

16.3 The Auditor-general and the Office of the Auditor-general 

The Auditor-general is an individual, an official who reports directly to Parliament. The 
Office of the Auditor-general consists of auditors and administrative personnel who 
assist the Auditor-general. 

The position of Auditor-general was created according to articles 191 to 194 of the 
1993 Constitution. In the current Constitution, 1996, the relevant stipulations can be 
found in sections 188 and 189. 

The Auditor-general Act 12 of 1995, expands on the abovementioned sections. 

The Auditor-general's office was established by the Audit Arrangements Act 122 of 
1992.  

The duties and powers of the Auditor-General are also described in section 62 of the 
Public Finance Management Act 1 of 1999.  

ACTIVITY 16.1 
 Discuss the appointment of the Auditor-general. 

 

 

 

 
 Discuss the independence of the Auditor-general. 
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 Discuss the functions of the Auditor-general. 

 

 

 

 

 

16.4 The Auditor-general's office 

The Audit Arrangements Act 122 of 1992, is relevant here. 

The Audit Commission consists of members of Parliament who examine the Auditor-
general's reports, comment on them and make recommendations. This commission 
exercises parliamentary supervision over the Auditor-general. It is a parliamentary 
commission, and its members include a number of accountants. 

Since the Act was accepted before the acceptance of the Constitution, it contains a 
few references to the Minister of State Expenditure. There was such a minister for a 
brief period, but since 1993, there has only been a Minister of Finance. 

ACTIVITY 16.2 
 Describe the appointment and functions of the Auditing Commission. 

 

 

 

 

 
 Study the Audit Arrangements Act and highlight those sections that directly or by 

implication refer to the independence of the Auditor-general, the Audit 
Commission and the personnel of the Office of the Auditor-general. 
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This is quite a comprehensive question to work out, because almost every section 
of the act is phrased in such a way as to state the independence of the Auditor-
general. 

 

 

 

 

 
 Why is this independence so important? 

 

 

 

 

 
 

16.5 Review 

The role and functions of the Auditor-general in public finances have been indicated 
in this study unit. 
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THEME 5 
LOGISTICAL SERVICES AS A GENERAL 
GOVERNMENT FUNCTION 

1 Introduction 

The management of logistical services requires a thorough understanding of effective 
and efficient financial management. It must be kept in mind that logistical items 
represent public cash. The same principles of accountable and efficient management 
that we encounter in other areas of financial management apply to logistical 
management, and the same control measures the government has instituted 
regarding cash funds should apply in the case of supplies. 

KEY CONCEPTS 
• Logistics 

• Logistical services 

• Procurement 

• Tendering 

• Risks 

KEY QUESTIONS 
• Why is logistical services a general government function? 

• What is procurement management? 

• What are the various categories of purchasing? 

• How is control exercised over procurement management? 

• Which institutions are involved in control over logistical management in the 
public sector? 

CONCEPTUAL CLARIFICATION 

Logistics refers to all movable and immovable means, except money and 
personnel, that an institution needs to carry out its function. This includes 
things such as offices, furniture, stationery, vehicles and machinery (such as 
computer hardware and software) as well as services that enable the institution 
to fulfil its function. These services could refer to the maintenance of logistic 
items (such as, computers and buildings) or to other professional services such 
as the acquisition and application of information, managerial expertise and 
training. 
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ACTIVITY  1 
 Look around you where you are now studying. What can you see that could be 

regarded as logistical items?  
 Try to calculate how much each item has cost you and how much it would cost 

you now to replace it if it was broken or disappeared. 
  Now do you realise how important a component logistical management is in the 

total administrative process? 

 

 

 

 

 

 

 

 

These goods and services may be supplied either by sections inside the institutions 
(take the example of the supply of provisions to soldiers by caterers who are 
members of the Defence Force) or they may be purchased from service providers 
and suppliers in the private sector as a commercial transaction. 

STUDY OBJECTIVES 
At the end of this study unit you should be able to: 

 explain logistics 
 describe the aims of procurement management 
 analyse the methods of purchase 
 describe control over logistical management 

 

2. The importance of logistical management 

Logistical supplies are bought in advance. Only when new goods and services are 
needed, and are issued and used are the costs debited as an expense against the 
operational account of the relevant department. Until then, while the supplies are still 
in storage, they are referred to as "dead" capital, which refers to the loss of income 
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that could have been earned if the money spent on supplies had been invested in 
another way. Economic and technical obsolescence, disintegration and spoilage of 
supplies during storage and professional services which are surplus to requirements 
and cannot be used boil down to a waste of public money. If there is no proper control 
over the purchasing, storage and issuing of supplies, and the procurement of services 
a breeding ground for theft and corruption is created. Theft can then take place easily 
--- for example, payments may be made for goods that were never received. Various 
forms of fraud may take place during the procurement process. The products or 
services delivered may be of a lesser quality than specified. "Hot money" (bribes) can 
be paid to officials responsible for procurement. Delivering logistical services is not as 
easy as it may look at first! If logistical services are executed efficiently, money can 
be saved that can then be used for other purposes. The prevention of unnecessary 
expenses in purchasing supplies and services can prevent tax hikes, because 
supplies constitute a considerable part of the budget (Gildenhuys 1997:599). 

3. The aims of procurement management 

The aims and characteristics of efficient procurement management are the optimum 
provision of goods and services in terms of 

--- quality, which refers to the extent to which the minimum needs of the 
end users are satisfied. Quality may be ensured by: 

a) defining the needs in functional terms (eg the requirement may 
be for a vehicle capable of transporting 20 persons over long 
distances and rough ground) 

b) stipulating the performance and design specifications that would 
be required to satisfy the need (eg a 4X4 vehicle with a certain 
capacity fuel tank which is a certain height off the ground) 

c) specifying inspection and test procedures to determine whether 
the item or service will meet the need 

--- timeliness, which refers to the supply of goods and services and the 
quantities at the time required by the consumers to perform their 
functions. The test for timeliness is therefore whether the consumer has 
the necessary supplies on hand or has the advantage of the desired 
services where, when and in the quantities required. 

--- cost, which refers to more than the cost of the item or service in 
monetary terms. Other costs such as the following should also be taken 
into account: 
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a) any direct costs that must be incurred for the procurement of 
goods and services which are not defined in the contract, such 
as transport costs, insurance and the possibility of losses in 
transit 

b) costs related to ownership which are not covered in the contract, 
such as installation costs, maintenance, repairs and training of 
personnel to enable them to utilise the item or service 

c) the government's overheads related to the administration of the 
procurement function, for example the salaries of members of 
staff who draw up the specifications (although this may be 
managed through separate tenders and contracts) and of those 
members of staff who administer and evaluate the tenders 

At the same time the purchasing process should be designed to ensure the following: 

--- Risks are minimised. A contract creates a relationship in which all the 
parties want to achieve their objectives. If the risks associated with the 
attainment of these objectives are too high or are unevenly spread 
between the parties, one or both parties may be unwilling to enter into 
the contract. Financial losses are the most important risk for the supplier 
because it is not always possible to predict costs accurately under all 
conditions. Potential risks such as the risk of strikes, political unrest and 
the unavailability of raw materials could lead to losses. These possible 
risks are factored into the price and could mean higher costs for the 
purchaser. On the other hand the government is at risk of artificially high 
prices as a result of perceptions on the part of the supplier that do not 
always materialise. A further risk for the government is that the 
contractor may not be able to perform the contract as a result of various 
factors, which could lead to fruitless expenditure. 

--- Socioeconomic objectives are achieved, such as the encouragement 
of entrepreneurship, the empowerment of particular groups in society 
and the establishment of micro, small and medium sized businesses in 
order to reduce unemployment. 

--- Integrity on the part of both the officials and businesspeople is 
ensured. This includes aspects such as the following: 

a) the maintenance of impartiality and the prevention of nepotism 
and victimisation in the allocation of contracts 
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b) the avoidance of any suggestion of a conflict of interests (where 
the person involved in taking decisions on the allocation of 
contracts also has an interest in the supplier's business) or the 
loss of public confidence in the public sector. 

The following factors may inhibit effective purchasing procedure: 

(1) the complicated nature of democratic control and the anticipation of public 
accountability 

(2) the ease with which tenderers can raise doubts about the honesty of officials in 
tender procedures 

(3) the high standards of efficiency and effectivity expected from the authorities 

(4) the spread of purchases in a department with a variety of requirements 

4 Methods of purchase 

Various categories of purchases require various purchasing methods. This distinction 
is normally determined by the value of the purchases. The higher the amount spent 
on the purchases, the stricter the procedures that regulate the purchasing. A 
distinction is made between 

a) transactions that are so big that the decision is taken by the central tender 
authority 

b) transactions entered into in terms of the standard regulations of the central 
tender authority 

c) transactions entered into by the entity concerned in terms of the usual 
procedures 

4.1 Purchases on tender 

Purchases by the public sector that exceed a particular amount should be made 
through a tender process. 

4.1.1 Tenders and tendering procedures 

Competition among suppliers ensures that high-quality goods can be obtained at 
competitive prices. But if the principle of competition is too strictly applied, it can 
actually be harmful to the authorities. Advantages offered by certain suppliers should 
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not be overlooked. A government should not turn down, to its own detriment, a tender 
by a reputable company in favour of one from a company that nobody has ever heard 
of; in other words, the lowest (cheapest) bid should not necessarily be the one that is 
accepted. Tendering procedures and prescriptions should provide for the possibility of 
accepting a bid that is not the lowest one. 

Besides control through pricing mechanisms, the state's tendering policy also sees to 
mechanisms that advance social policies, for example, the application of the so-called 
"affirmative action" in supply policy. This uses tendering procedures to assist 
disadvantaged groups by stating special conditions of tender, such as the 
advancement of women or the physically disabled, or by stipulating that companies 
whose tenders have been accepted must spend between 0,8 percent and 1,2 percent 
of the total tendered amount to job creation and training. 

4.1.2 Calling for tenders 

Goods and services can be bought in two ways 

(1) A contract may be entered into with a supplier after a tender has been 
awarded to him or her. 

(2) A telephonic or written offer may be obtained for untimely or once-off 
purchases. There are usually statutory limitations on the amount for which 
written or verbal offers may be accepted. Formal tendering procedures must 
be used for any larger amounts. Like tenders, written or verbal offers must be 
written down in a prescribed ledger, and purchase officers must still attempt to 
obtain value for money. Such offers must be retained for auditing purposes. 

There are various ways in which one can call for tenders and close contracts: 

• Public tenders: All possible suppliers are requested via media reports or notices 
to tender. 

• Limited public tenders: These are also open invitations to tender, but are 
publicised only in specific technical journals, or are passed to specific 
professions or suppliers that specialise in the relevant goods or services. 

• Private tenders: The invitation is only sent to a specific group of selected 
suppliers that specialise in the relevant goods or services. 

• Negotiated contracts: Prospective suppliers are expected to provide the 
specifications of their products and to demonstrate the abilities of the product. 

• Serial contracts: A series of contracts is awarded to a single supplier on 
condition that a standard bill of quantity and specification is delivered. Existing 
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contracts with the same contractor can then be extended on the same basis, 
usually with a negotiated price adjustment. 

• Divided contracts: Various contracts are awarded to different contractors for 
different parts or components of the same project or product. 

• Concessions: A contractor is given the right to render a public service at a 
predetermined price. 

Serial contracts are the most suitable way to provide supplies. They avoid 
unnecessary repeating tenders each time stock levels need to be replenished and 
ensure continuity in the provision of supplies, thus saving time and money. Conditions 
for the regular revision of the contract and price adjustments should be built into the 
contract documents. 

4.1.3 Opening and granting tenders 

Notices of calls for tenders usually contain a cut-off date and time, at which moment 
tenders are closed. Only tenders received before or on the prescribed date and time 
can be taken into consideration. Late tenders cannot be considered, for this can lead 
to irregularities and corruption. Official opening procedures must be posted well in 
advance to eliminate any such irregularities. Tenders must be opened in public in the 
presence of those suppliers who choose to be present. Details of each tender made 
must be announced and noted in public in the prescribed register that must be kept 
for auditing purposes. After a tender has been granted, a written contract must be 
entered into between the state and the successful tenderer. Normally, the tender 
documents plus a formal letter of appointment are deemed to be the equivalent of a 
contract, since these papers already contain all requirements and specifications. 

Although the lowest tender need not be accepted, there should be very good reasons 
for not doing so. For instance, there may be doubts about the quality of the goods or 
service offered by the lowest tenderer. A supplier may not have the required expertise 
of complicated construction work or of the service to be rendered. The financial 
position of the tenderer is an important factor that should always be kept in mind. 
Contractors who go bankrupt cause problems in the provision of supplies or the 
completion of a project. If doubts exist about a tenderer's liquidity, bank guarantees 
must be requested. In cases where machinery and equipment is to be supplied, it 
must be determined whether the supplier is able to render an effective maintenance 
service and whether he or she has sufficient spare parts to undertake maintenance. 
Delays in the repair of machinery and equipment can lead to great financial losses. 
The primary requirement is that the lowest tender should be accepted if none of the 
abovementioned negative factors exists (Gildenhuys 1997:605). 
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4.2 Routine purchases 

Institutions are compelled to incur routing expenditure to make day-to-day activities 
possible. These transactions are carried out by line officials in the supplies and 
purchases sections in terms of standing orders for requisitions, ordering, receipt and 
payment procedures. 

5. Control over procurement management 

The purchase of logistic requirements is regulated through the allocations in the 
institution's budget and the same control mechanisms (overhead control by the 
legislative and executive authority) are also applicable to these expenses. 

In South Africa the purchase of goods and services by the public sector is managed 
in terms of section 217 of the Constitution and the applicable sections of the Public 
Finance Management Act. The leading characteristic of the management style 
embodied in the latter Act is the decentralisation of authority to the individual 
institutions and a relaxation of the strict control which the State Tender Board 
exercised over the process. 

Section 38(1)(a)(iii) of the Public Finance Management Act 1 of 1999 provides that 
the accounting officer of a department, trading entity or constitutional institution must 
ensure that the institution has and maintains an appropriate procurement and 
provisioning system which is fair, equitable, transparent, competitive and cost-
effective. This management style has the advantage that an institution is able to 
design a system geared to its particular circumstances and that the managers who 
know the set-up have the authority to take decisions. This ensures that every 
institution applies the best procurement procedures for this particular situation. 

The development and application of internal procurement policies and procedures 
should take the following aspects into account (Pauw 2002:230): 

5.1 Principles 

There are certain universal principles that should apply in all procurement procedures 
by the public sector, including the following: 

--- All aspects of procurement should be ethical and honest. 

--- Clear-cut mechanisms of ensuring accountability should be introduced and 
applied. 

--- The process should be transparent at all times and mechanisms to promote it 
should be introduced and used. A set of formal procurement procedures 
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should be available for public information and should be published so that 
there is accountability to the public for purchases. 

--- The process should permit and encourage competition. 

--- Decisions on purchases should be fair and impartial. 

--- The interests of the tax-payers, suppliers and clients should be put first. 

--- If the prescribed procedures are not adhered to or the spirit of the system is 
not honoured, procedures and mechanisms should come into operation to 
solve the problem quickly and decisively. 

5.2 Management aspects 

Experience at both the international and local levels has shown the advantages and 
value of the adoption of certain management practices. These include the following: 

--- Greater flexibility is required with regard to dialogue between the supplier and 
the client. 

--- The official purchaser must be an expert on commodity markets in order to 
provide expert advice when contracts are awarded and ensure that purchases 
are made as economically as possible. 

--- Greater use of modern information and communication technology should be 
encouraged to facilitate and speed up the exchange of information. 

--- Negotiation should be the exception, so that optimal competition can be 
encouraged. 

--- Offers and tenders should be evaluated on the basis of accepted technical 
specifications. Purchasers should use all technological and other aids to 
ensure that goods and services of the highest standard are purchased at 
optimal prices. 

--- The economic, financial and technical capacity of the supplier should be taken 
into account when a decision on the allocation of contracts is taken. 

--- The use of benchmarking to compare costs and products. 

--- The purchasing process should be completed speedily in order to cut down on 
transaction costs. 
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--- Decision making on routine expenditure should be devolved to the level where 
the goods and services are required. 

--- Unnecessary red tape should be avoided because the procurement 
procedures become too complex and slow. Procurement procedures should be 
as flexible as possible within the framework of proper control. 

5.3 Economic and social policy 

If it is borne in mind that over 20% of the Gross National Product is spent by the 
government on the procurement of goods and services, it is clear that this function 
has a significant effect on the economy. Purchases by the public sector can therefore 
be an important instrument in achieving the government's fiscal goals. The efficient 
use of this instrument could achieve the following results: 

--- greater stability in the economy through the maintenance of a manageable 
deficit on the budget 

--- raising the levels of service delivery through the effective allocation of 
resources 

--- job creation through strategic government spending 

--- the empowerment of groups that were formerly marginalised in the economic 
process. 

6. Central control over logistical management 

As was the case in financial management, there are a variety of institutions and 
persons involved in the administration logistics. 

ACTIVITY 2 
 What mechanisms and procedures can Parliament and the cabinet or executive 

council institute to exercise control over logistical management? 
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6.1 Control by the National Treasury 

With the application of logistical management, the state has, because of the 
complexity of the matter and the large sums of money involved, appointed the 
National Treasury, to act as a watchdog over the total state logistical setup. The 
objective of logistics is to have efficient control over moveable state property (stores, 
equipment and livestock). In order to exercise this function, the National Treasury has 
been given, inter alia, the authority to do the following: 

(1) The National Treasury can investigate and inspect other government 
institutions' state property control systems to determine if Treasury regulations 
are being complied with. 

(2) The National Treasury advises other institutions on the handling of state funds 
and other state property and controls the management of these assets. 

(3) The National Treasury must approve all proposed gifts to the state that take 
the shape of movable or immovable assets. 

(4) The National Treasury must approve the expropriation, renting out or any other 
form of alienation of movable state property. 

(5) The National Treasury can order any accounting officer to submit a report (for 
example, the compulsory annual inventory report for which the Treasury issues 
a certificate of approval) or otherwise give account of any issue involving state 
property 

As the watchdog over state property, the National Treasury is also authorised by the 
Public Finance Management Act 1 of 1999 to exercise delegated legislative authority 
and issue regulations and prescriptions about logistical management in the public 
sector. 

ACTIVITY 3 
Among the objectives of the National Treasury's logistical management are: 

to improve public accountability 
to enhance economic efficiency 
to give advice on the allocation of financial resources 
to institute effective support systems 

 
 Do you think that the National Treasury, given the functions and powers granted 

to it, possesses sufficient competencies to attain these goals? Give reasons for 
your answer. 
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 Which of the Treasury's actions can be regarded as ipso facto control and which 

as post facto? (ipso facto means "by the fact itself; by that very fact", while post 
facto means "after the fact"). 

 

 

 

 

 
 What means does the National Treasury have at its disposal to ensure that action 

is taken if its commands and regulations are transgressed? 

 

 

 

 

 

 

7 Review 

Chapter 10 of the Constitution specifically mentions the principles with which public 
administration must comply. It makes specific references to the advantageous, 
economic and effective application of resources, accountability and transparency. 
Since logistical services make up such a large part of a budget item, a high value 
should be placed on effective control regulations by executive institutions, but even 
more particularly on control by Parliament by means of all the mechanisms at its 
disposal. 
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Account: In this study guide this refers to the responsibility of the accounting officer. 

Allocation of funds: the division of limited state funds between services, functions 
and institutions by means of an expenditure budget. Residents’ needs are 
almost endless, but resources are limited. It is therefore important to decide 
which services will be rendered. The decision to render services to clients 
always involves an allocation of funds. Since allocation is an exclusive process 
(in other words, money can be placed in one account or another, but not in 
both), the allocation of public funds will always involve prioritisation. In our 
country, fund allocation is formally regulated by the annual budget or 
Appropriation Act.  

Application/use of funds:  the employment of funds by authorised officials to pay for 
goods and services. Each of the accounting officers uses the money to pay for 
the services rendered by his or her department during the fiscal year. 

Budget: an estimation of income and expenditure for a specific period. Because it is 
a planning document, it enables institutions to prioritise and judge 
performance. 

Budgetary cycle: repeated actions relating to the annual budget for a given financial 
year. 

Budgetary system: the way in which the information in a budget is presented. 

Collection of funds: the process by which the state obtains the money it needs. The 
South African Revenue Service collects tax and excise funds (e.g. import 
duties). The National Treasury organises loans to the state if there is 
insufficient tax money. 

Control of funds: measures to control the regularity of the way funds are used. All 
officials who deal with money must exercise control and report all income and 
expenditures fully. Ultimately the Auditor-General must audit the final reports 
handed in by all accounting officers to ensure that they are correct. 

Ethics in the public sector: moral principles governing what is correct conduct and 
what is incorrect conduct in the public service.  

GLOSSARY 
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Executive institutions: institutions responsible for the control and management of 
the country and the rendering of day-to-day public services. These institutions 
must carry out the electorate's wishes and all existing legislation. However, 
many of their decisions have not been explicitly prescribed or determined by 
law. 

Funding as a general governmental function: the identification, acquisition and 
use of public money by the authorities. It is a function of public institutions that 
deal with the allocation, collection, safekeeping, provision and application of, 
reporting on and control over public funds that are used by the executive 
authorities to render services to citizens.  

General government functions:  the common elements of public service delivery, 
identified as policy and planning, staff provision and utilisation, and 
organisation, funding and logistic services. 

Human resource management:  all decisions and activities connected with human 
resource practices and aimed at the optimal provision, utilisation, maintenance 
and development of employees. 

Judicial institutions: institutions that have the task of enforcing the law. 

Legislative institutions: institutions that are responsible for making binding 
decisions on behalf of the community. These decisions are embodied in laws 
that must reflect the mandate given by the electorate. 

Logistics: all movable and immovable means, except money and staff, that an 
institution needs to carry out its function. This includes things such as offices, 
furniture, stationery, vehicles and machinery (such as computer hardware and 
software) as well as services that enable the institution to fulfil its function. 
These services could refer to the maintenance of logistic items (such as 
computers and buildings) or to other professional services such as the 
acquisition and application of information, managerial expertise and training. 

Morale: the inner strength and energy that enables employees to live up to high 
expectations and that eliminates indifference towards even the lowliest task 
that needs to be performed. 

Organisational structure: the division of labour and the formalisation of work 
relationships in order to enable the institution to execute, coordinate and 
control its activities. 
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Policy: deliberate actions in the management of a situation in order to achieve a 
certain goal or goals. 

Provision of funds: the action of making funds available to accounting officers who 
are authorised to apply the money for the rendering of public services. The 
money is then paid out – in other words, it is given by the Treasury to 
accounting officers according to their requests for funding. 

Reporting of funds: recording all transactions for the purpose of control and 
accountability. The accounting officer must report at the end of every financial 
year that the money allocated was spent in the way intended. 

Safekeeping of funds: the state’s action of keeping public funds in an account on 
behalf of the public. The collected funds are paid into the Exchequer Account, 
which the National Treasury keeps with the Reserve Bank. 

Taxation: a contribution levied by the authorities on people, property or businesses in 
order to finance government expenses. This levy is a legal obligation that the 
government places on people, property or businesses. 
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KLOSARI/SEPEDI 

Account/Boikarabelo: Ka gare ga Pukuhlahli ye lereo le le šupa go boikarabelo bja 
ramatlotlo. 

Allocation of funds/Kabo ya matlotlo:  karoganyo ya matlotlo a mmušo ao e lego a 
mannyane gare ga ditirelo, mešomo le diinstitšhušene ka go šomiša 
tekanyetšo ya ditshenyagalelo. Dinyakwa tša badudi ga di fele, eupša 
methopo ga se ye mentši. Ka go realo, go bohlokwa go tšea sephetho sa gore 
ke ditirelo dife tše di tlago abja. Sephetho sa go abela badirelwa ditirelo ka 
mehla se akaretša kabo ya matlotlo. Ka ge kabo e le tshepetšo ye e sa 
akaretšego (ka mantšu a mangwe, tšhelete e ka bewa ka akhaonteng e tee 
goba ye nngwe, eupša e sego ka bobedi), kabo ya matlotlo a setšhaba ka 
mehla e tla akaretša mananeo a bohlokwa pele. Ka nageng ya rena, kabo ya 
matlotlo e laolwa semmušo ke tekanyetšo ya ngwaga ka ngwaga goba Molao 
wa Ditekanyetšo. 

Application/use of funds/Tirišo/tšhomišo ya matlotlo: tšhomišo ya matlotlo ka 
bahlankedi bao ba dumeletšwego go lefela dithoto le ditirelo. Mongwe le 
mongwe wa boramatlotlo o šomiša tšhelete go lefela ditirelo tše di abilwego ke 
kgoro ya gagwe lebakeng la ngwaga wa ditšhelete. 

Budget/Tekanyetšo: kakanyo ya letseno le tshenyagalelo ya lebaka le itšeng. 
Gobane ke tokomane ya peakanyo, e kgontšha diinstitšhušene go ahlola le go 
bea modiro wo bohlokwa pele. 

Budgetary cycle/Saekele ya ditekanyetšo: ditiro tše di boeletšwago tša go 
amana le tekanyetšo ya ngwaga ka ngwaga ya ngwaga wo o laeditšwego wa 
ditšhelete. 

Budgetary system/Mokgwa wa tekanyetšo: tsela yeo tshedimošo ka gare ga 
tekanyetšo e hlagišwago ka gona. 

Collection of funds/Kgoboketšo ya matlotlo: tshepetšo yeo mmušo o hwetšago 
tšhelete ye o e nyakago ka yona. Tirelo ya Metšhelo ya Afrika Borwa e 
kgoboketša motšhelo le metšhedišo ya ka gare ga naga (mohl. motšhelo wa 
ditšwantle). Kgoro ya Bosetšhaba ya Matlotlo e beakanyetša mmušo dikadimo 
ge go se na tšhelete ye e lekanego ya motšhelo. 

Control of funds/Taolo ya matlotlo: magato a go laola go swana ga mokgwa wa 
tšhomišo ya matlotlo. Bahlankedi ka moka bao ba šomago ka tšhelete ba 
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swanela go phethagatša taolo le go bega letseno ka moka le ditshenyagaglelo 
ka botlalo. Sa mafelelo Motlhakišipharephare o swanetše go tlhakiša dipego 
tša mafelelo tše di tlišwago ke boramatlotlo ka moka go kgonthišiša gore di a 
kgotsofatša. 

Ethics in the public sector/Maitshwaro ka lekaleng la mmušo: melawana ya 
maitshwaro ye e laetšago seo boitshwaro e lego sona le seo boitshwaro e 
sego sona ka tirelong ya setšhaba. 

Executive institutions/Diinstitšhušene tša bolaodi: diinstitšhušene tše di rwelego 
maikarabelo a tshepedišo le taolo ya naga le go aba ditirelo tša setšhaba tša 
letšatši le letšatši. Diinstitšhušene tše di swanetše go phethagatša ditumo tša 
bakgethi le melao ka moka ye e lego gona. Efela, bontši bja diphetho tša bona 
ga se di bewe phatlalatša goba go laetšwa ke molao. 

Funding as a general governmental function/Thekgo ya matlotlo bjalo ka 
mošomokakaretšo wa mmušo: tlhaolo, khwetšo le tšhomišo ya matlotlo a 
setšhaba ka mekgatlo ya taolo. Ke mošomo wa diistitšhušene tša setšhaba go 
šogana le kabo, kgoboketšo, tšhireletšo, thušo le tirišo ya, pego ka ga le taolo 
godimo ga matlotlo a setšhaba ao a šomišwago ke mekgatlo ya taolo go abela 
badudi ditirelo. 

General government functions/ Mešomo ya mmušo ya kakaretšo: dintlha tša go 
swana tša kabo ya tirelo ya setšhaba, tše di hlaotšwego bjalo ka pholisi le toga 
maano, thwalo ya bašomi le tšhomišo, le peakanyo, thekgo ya matlotlo le 
ditirelo tša lotšistiki. 

Human resource management/Taolo ya methopo ya batho: diphetho ka moka le 
mediro ye e kopantšwego le ditlwaedi tša methopo ya batho le go lebantšha 
thwalo ye kaone, tšhomišo, tlhokomelo le tlhabollo ya bašomi. 

Judicial institutions/Diinstitšhušene tša phethagatšo: diinstitšhušene tšeo di 
nago le mošomo wa go phethagatša molao. 

Legislative institutions/Diinstitšhušene tša molao: diinstitšhušene tšeo di nago le 
maikarabelo a go tšea diphetho tše di tlamago legatong la setšhaba. Diphetho 
tše di akareditšwe ka gare ga melao yeo e swanetšego go laetša taelo ye e 
filwego ke bakgethi. 

Logistics/Lotšistikse: methopo ka moka ye e šutago le ye e sa šutego, ka ntle le 
tšhelete le bašomi, yeo institšhušene e e nyakago go phethagatša mošomo wa 
yona. Ye e akaretša dilo tša go swana le dikantoro, fenitšhara, dingwalelo, 
dikoloi le metšhene (go swana le dikarolwana (hatewere) le mananeo 
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(softewere) a khomphuta le tšona ditirelo tšeo di kgontšhago institšhušene go 
phethagatša mošomo wa yona. Ditirelo tše di ka šupa tlhokomelo ya dilo tša 
lotšistikse (go swana le dikhomphutha le meago) goba ditirelo tše dingwe tša 
profešenale go swana le khwetšagalo le tirišo ya tshedimošo, tsebo ya 
boetapele le tlhahlo. 

Morale/Mafolofolo le maatla: maatla a ka gare le enetši tšeo di kgontšhago bašomi 
go diragatša kholofelo ya godimo ebile e le yeo e fokotšago go se fapane le go 
wona mošomo wa fasefase woo o swanelago go phethwa. 

Organisational structure/Sebopego sa mokgatlo: karolo ya bašomi le go dira 
dikamano tša mošomo semmušo go kgontšha institšhušene go dira, go 
beakanya le go laola mešomo ya yona. 

Policy/Pholisi: magato a go beakanywa taolong ya seemo go fihlelela phegello goba 
diphegello tše itšeng. 

Provision of funds/Phano ya matlotlo: kgato ya dira gore baramatlotlo bao ba 
dumeletšwego go šomiša tšhelete go aba ditirelo tša setšhaba ba kgone go 
fihlelela matlotlo. Ke moka tšhelete e a lefša – ka mantšu a mangwe, e fiwa 
Boramatlotlo ke Kgoro ya Bosetšhaba ya Matlotlo go ya ka dikgopelo tša bona 
tša thekgo ya matlotlo. 

Reporting of funds/Go bega matlotlo: go rekota dikgwebišano moka ka 
maikemišetšo a taolo le boikarabelo. Ramatlotlo o swanetše go fa pego 
mafelelong a ngwaga wo mongwe le wo mongwe wa ditšhelete ya gore 
tšhelete ye e abilwego e šomišitšwe ka tshwanelo. 

Safekeeping of funds/Tšhireletšo ya matlotlo: kgato ya mmušo ya go bea matlotlo 
a setšhaba ka gare ga akhaonte legatong la setšhaba. Matlotlo a a 
kgobokeditšwego a tsenywa ka gare ga Akhaonte ya Ekstšheka, yeo e Kgoro 
ya Bosetšhaba ya Matlotlo e nago nayo ka Pankeng ya Resefe. 

Taxation/Motšhedišo: tefišo ya motšhelo ye mekgatlo ya taolo e o lefišago batho, 
dithoto goba dikgwebo, go lefela ditshenyegelo tša mmušo. Motšhelo wo ke 
tlamo ya semolao yeo mmušo o e beago godimo ga batho, thoto goba 
dikgwebo. 
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GLOSSARY/isiZULU 

Account/I-akhawundi: Kulomhlahlandlela wesifundo,lokhu kuchaza umsebenzi 
wabaphathi be-akhawundi.  

Allocation of funds/Ukwabiwa kwezimali: ukwehlukaniswa kwezimali zombuso 
ezilinganisiwe, ngezinhlelo,ngemisebenzi namaziko ngesabelo sezimali 
esizosebenza. Izidingo zezakhamuzi cishe azipheli,kodwa imithombo yezimali 
yona ilinganisiwe. Kungakho kubalulekile ukunquma ukuthi yiluphi ohlelo 
oluzokwenziwa. Isinqumo sokwenza kwemisebenzi yamakhasimende 
ngokuvamile ifaka ukwabiwa kwezimali. Njengoba ukwabiwa kwezimali 
kuyihlelo elikhethekile (ngamanye amagama,imali ingafakwa kwi-akhawundi 
eyodwa noma enye,kodwa hhayi kuzo zombili),ukwabiwa kwezimali zombuso 
ngaso sonke isikhathi kuzofaka phakathi ukuqala ngalokho 
okubalulekile.Ezweni lethu,uhlelo lokwabiwa kwezimali lugunyazwa 
ngokomthetho ngesabelo sezimali noma Umthetho Wokwahlukaniswa 
kwezimali. 

Application/use of funds/Ukusetshenziswa/ukusetshenziswa kwezimali: 
Ukuthunyelwa kwezimali ngabasebenzi abanegunya lokubhadala impahla 
noma imisebenzi.Omunye nomunye umphathi we-akhawundi usebenzisa imali 
ukubhadala imisebenzi eyenziwa umnyango wakhe onyakeni wezimali.  

Budget/Isabelo sezimali: yisilinganiso semali engenayo nephumayo yesikhathi 
esithile. Ngoba kuyincwadi yokuhlela,inceda amaziko aqale ngokubalulekile 
nokubheka ukusebenza kwemali. 

Budgetary cycle/Isikhathi sesabelo sezimali: umsebenzi ophindwayo omayelana 
nesabelo sezimali sonyaka wezimali othile. 

Budgetary system/Uhlelo lokwabiwa kwezimali:  kuyindlela yokwendlala ulwazi 
olumayelana nokwabiwa kwemali. 

Collection of funds/Ukuqokelela izimali: Wuhlelo lapho umbuso uthola imali 
oyidingayo, Ibhangingodla YaseNingizimu Afrika ibuthelela intela nezimali 
zentela yempahla ephuma ngaphandle (isibonelo. Intela yempahla ephuma 
ngaphandle). Umphathi Zimali Wezwe ulungisela ukubolekela umbuso 
imali,uma ngabe imali yentela ebuthelelwe ayikaneli. 

Control of funds/Ukulawulwa kwezimali: yimizamo yokulawula umthetho 
wokusetshenziswa kwezimali.Zonke izisebenzi ezisebenza ngezimali kufanele 
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zikhombise amandla wokulawula izimali futhi zibike yonke imali engenayo 
nephumayo. Ekugcineni Umcwaningi-Mabhuku kufanele acwaninge imibiko 
yokugcina yezimali ethunyelwa yibo bonke abaphathi bama-akhawundi 
ukuqinisekisa ukuthi asesimeni esikahle. 

Ethics in the public sector/Imithetho yokuziphatha emkhakheni wezabasebenzi 
bombuso:  imigomo ecacisa ukuziphatha okuhle nokubi emkhakheni 
wabasebenzi bombuso. 

Executive institutions/Amaziko Wesigungu sombuso: amaziko asebenza 
ukulawula nokuphatha izwe nokwenza imisebenzi yombuso yemihla 
namalanga.Amaziko lawa kufanele afeze izimfiso zabavoti futhi balandele 
nayo yonke imithetho yombuso ekhona. Yize kunjalo,izinqumo zabo eziningi 
azange zihlelwe ngokusobala noma zibekwe umthetho.  

Funding as a general governmental function/Ukuhlinzekwa ngezimali 
njengomsebenzi kahulumeni ojayelekile: ukubonakala,ukutholakala 
nokusetshenziswa kwezimali zombuso ngabaphathi. Kungumsebenzi 
kahulumeni owaziwayo: kungumsebenzi wamaziko wombuso ukubhekana 
nokwabiwa,ukuqokelelwa,ukugcinwa,ukukhishwa nokusetshenziswa 
kwemali,ukubika nokulawulwa kwezimali zombuso ezisetshenziswa sigungu 
sabaphathi ukuthi bahlinzeke izakhamuzi ngemisebenzi.  

General government functions/ Imisebenzi yonke kahulumeni: yimisebenzi 
eyejwayelekile yokuhlinzekwa ngemisebenzi yomphakathi,esungulwe 
njengomgomo nokuhlela,ukuqashwa kwabasebenzi nokusetshenziswa 
kwabo,nokuhlela,ukusekela ngemali nemisebenzi yezothutho.. 

Human resource management/Uhlelo lwezokuphatha abasebenzi: zonke 
izinqumo nemisebenzi emayelana nemithetho ehlose 
ukuqashwa,ukusetshenziswa,ukugcina kahle nokuthuthukiswa kwabasebenzi. 

Judicial institutions/Amaziko wezobulungiswa: ngamaziko anomsebenzi 
wokuqinisa umthetho. 

Legislative institutions/Amaziko wesishayamthetho: kungamaziko abhekene 
nokwenzela umphakathi izinqumo ezibophayo.Lezi zinqumo ziqukethwe 
yimithetho leyo okufanele ikhombise amandla onikezwe abavoti.. 

Logistics/Imininingwane yokuhanjiswa kwempahla: Lonke uhlelo lwezinto 
(ezihanjiswayo nalezo ezingahanjiswayo) iziko edinga ukuzenza,ngaphandle 
kwemali nabasebenzi. Lokhu kufaka phakathi 
amahovisi,ifenisha,izincwadi,izimoto nemishini (okunjengokwekhompyutha 



PUB2601/2 

152 

okuphathekayo nokungaphathekiyo) kanti futhi nemisebenzi enceda 
inhlangano ukwenza imisebenzi yayo. Lemisebenzi kungaba ngeyokunakekela 
impahla (enjengamakhompyutha nezakhiwo) noma eminye imisebenzi efana 
nokutholakala nokusetshenziswa kwelwazi,ubungcweti bokuphatha 
nokulolonga. 

Morale/Ugqozi: amandla asuka ngaphakathi nomdlandla onceda isisebenzi 
sifinyelele empokophelweni ephezulu kanti futhi senze umsebenzi 
ngokufanayo,ngisho nasemsebenzini ophansi okukugcina ofanele wenziwe.  

Organisational structure/Isakhiwo senhlangano: ukwehlukaniselana umsebenzi 
nokuqinisa ubudlelwano basemsebenzini ngenjongo yokunceda inhlangano 
ukwenza,ukuhlanganisa nokulawula imisebenzi yayo.  

Policy/Umgomo: imisebenzi eyenziwa ngenhloso esimeni sokuphatha,ngenjongo 
yokufinyelela impokophelo noma izimpokophelo ezithize. 

Provision of funds/Ukunikezwa kwezimali: yisenzo sokwenza izimali zibe 
khona,ukwenzela abaphathi bezimali abanegunya lokukhipha imali ukuthi 
yenze imisebenzi yomphakathi. Imali iyakhishwa- ngamanye 
amagama,uMphathi-Zimali unikeza abalawuli bezimali abanegunya ukuya 
ngesicelo sakhe semali.. 

Reporting of funds/Umbiko wezimali:  ukubhala phansi konke ukuphuma 
nokungena kwemali ngenhloso yokulawula nokuziphendulela. Umlawuli 
wezimali ufanele abike ekugcineni konyaka wezimali,ukusho ukuthi imali 
eyakhiswayo yasetshenziswa ngendlela enenjongo ethile. 

Safekeeping of funds/Ukugcinwa kwezimali: isenzo sombuso sokugcina imali 
yombuso ku-akhawundi,igcinelwa umphakathi.Izimali eziqokelelwe zibhadalwa 
ku-Akhawundi Yombuso,leyo Umphathi-Zimali ayigcina khona 
kuBhangingodla. 

Taxation/Ukuthela: ukudonswa kwengxenye yentela ngabalawuli bentela 
kubantu,empahleni noma kubhizinisi ngenhloso yokubhadala izindleko 
zemisebenzi kahulumeni. Le ntela ingumthetho ephoqelekile obekwa 
uhulumeni kubantu,empahleni nasemabhizinisini.  
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