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ABSTRACT

One of the key challenges that continue to confront governments, worldwide,
with regard to development management, other than the obvious limited
resources to meet the overwhelming and competing needs of the
constituencies, is the efficiency and effectiveness of the state machinery.
Within state machinery itself the major issue that is viewed as a primary
shortcoming is the process of translating sound development policies into
implementable programmes and projects. Within the processes of policy
implementation the key weaknesses appear to lie on planning processes. As
such, governments continue to cite poor alignment between policies, plans
and priorities across various spheres of government, a challenge that
manifests itself in a lack of integrated service delivery, duplication in
application of resources and efforts, lack of sustainability of development

initiatives, slow pace and poor quality of services provided to communities.

This study was aimed at evaluating the nature and extent of alignment
between the Strategic Performance Plans of selected Eastern Cape
provincial government departments and the Provincial Growth and
Development Plan (PGDP): 2004-2014. The main objectives of the study
were to gain insight into the nature and extent of alignment between the
Strategic Performance Plans of selected Eastern Cape provincial
government departments and the PGDP obijectives, indicators and targets;
identify the new service delivery mechanisms, policies, procedures and
change management plans that have been introduced, if any, to ensure the
successful implementation of the PGDP programmes; and indentify risks and
challenges that pose a threat to the successful implementation of the PGDP

programmes and provide preliminary risk response strategies.

Of paramount importance is that this study was not limited to assessing the

nature and extent of harmony or strategic fit between a macro-provincial
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plan, known as the PGDP, and sector specific plans, called Strategic
Performance Plans, but it sought to determine the bases of alignment, where
it exists, and sources of misalignment where planning disjuncture are found.
To this end, the study was intended to generate a conceptual framework for
assessing alignment of plans within public institutions across all levels of

government.

Ten provincial government departments drawn from the four provincial
administrative clusters that feed their work into, and hence accountable to
various Cabinet Committees and, ultimately, Cabinet, participated in the
study. Key issues that emerged, and remained unresolved, during the direct
engagement of provincial government departments were consolidated and
verified, later on, with the public entity that supports the Office of the Premier
on matters of macro-policy and strategy development and socio-economic
research, known as the Eastern Cape Socio Economic and Consultative
Council (ECSECC).

This study followed a qualitative research methodology approach. Strategic
Performance Plans of selected provincial government departments were
analysed to establish linkages with the PGDP. A standard Alignment
Evaluation Matrix was utilized to provide the results of content analysis of
departmental plans. This Matrix was developed based on extensive literature
study conducted that yielded a working Strategic Planning Alignment Model.
The results of analysis of departmental plans and the key features of the
Planning Alignment Model formed the basis of engagement of selected
government departments during field study. Managers and officials working
in components such as Strategic Planning, Monitoring and Evaluation,
Special Programmes, infrastructure Planning, Demand Management and
Research, Budget Planning and Control, Municipal Support, Geographic
Information Systems and Spatial Planning, participated in the focus group

discussions.
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This study revealed both positive and negative factors on how provincial
government departments have, over time, attempted to give effect to the
intentions of the Provincial Growth and Development Plan; 2004-2014.

Firstly, the study demonstrated that the PGDP was viewed in the same light
as any other planning framework generated at national and local government
level, with its priorities and targets found in the same basket of policy issues

that are competing for limited resources.

Secondly, it was found that the PGDP has, over time, degenerated in terms
of its strategic significance in the planning environment, with new priorities
that have emerged at a national government level securing more attention of
politicians and senior administrators at the detriment of the PGDP intentions.
Political championing of the PGDP was viewed as having dwindled from one
term of government to the next. As such, the PGDP was not found to be
having the level of significance and traction that the regionalist-planning
paradigm is beginning to suggest within the global policy development

discourse.

Thirdly, the study revealed that while plans of selected government
departments had a sound articulation of the PGDP goals, this did not
translate into well-costed operational plans with clear targets and timelines
that link to the 2014 targets. Organisational structures and service delivery
models of the selected government departments had not fundamentally
changed since the PGDP was introduced in the Province. Incremental
changes to departmental processes have been seen since the PGDP came
into effect. The changes were more influenced by new priorities that
emerged at national government level. As such, provincial government
departments continued to be more inclined towards sector priorities which
could be viewed as unfunded provincial priorities. As such, budget allocation
to PGDP programmes was limited from department to department, due to



competing national priorities. One argument advanced for this disjuncture in
planning was that the PGDP itself should have, from time to time, been
reviewed to consider priorities that might have emerged at national and local
government sphere, including conditions that have changed in the socio,
economic and political environments. This seemed not to have happened,
despite a Planning Coordination and Monitoring Unit being established within

the Office of the Premier, during PGDP inception, for this explicit purpose.

Fourthly, the study noted the challenge of different planning cycles between
the provincial and local government spheres, which was viewed as
promoting planning disjuncture within the two spheres. This was pointed out
as of critical importance in alignment since provincial government
departments are expected to respond to community needs that are
embodied in Integrated Development Plans of municipalities. For this vertical
integration to happen, the study revealed that there has been over-reliance
in inter-governmental structures which were relatively weak in various
municipalities. In the same vein, horizontal integration at provincial
government level seemed to be a challenge also due to the ineffectiveness
of the cluster system introduced since 1999. While part of a Cluster system,
and submitting plans and reports to Clusters, provincial government
departments continued to work in silos. Priority setting, spatial targeting and
resource allocation has remained a competency of individual provincial
departments. The cluster budgeting and programme implementation
envisaged in the PGDP was still to be seen, and it appeared that there was
no Treasury tool to give effect to this noble intention. In fact, this intention
was viewed as contradictory with the spirit of the Public Finance
Management Act, 1999 that places single financial accountability on Heads

of Departments, as individuals rather than a group or cluster.

Fifthly, the study further revealed that the PGDP itself had design
deficiencies that created a challenge for implementation, monitoring and



evaluation. The PGDP was viewed as straddling between being a strategic
framework that guides socio-economic planning, with a longer-term focus,
and being a provincial plan. The PGDP was also found to be an all-
encompassing plan that contains a basket of everything that a provincial
government would be expected to do. A viewpoint advanced herein regards
international experience which suggests that being strategic means being
selective, sorting the critical few from the important many, and giving that
selection a ‘bite’ by shifting resources and demanding performance sufficient
to make the desired impact. The latter was viewed as a fundamental
shortcoming of the PGDP. In fact, the study revealed that some of the PGDP
programmes were underway within provincial government departments even
before the PGDP was formulated. Whether those programmes would serve
the province achieve the few outcomes it set itself for 2014, is a matter the
PGDP design could not confirm. It also transpired that a number of
provincial departments were not adequately consulted during the

determination of PGDP targets.

Furthermore, it has emerged that the province lacks coherent competency at
a level higher than provincial departments, which is capacitated with a pool
of analysts possessing a deeper appreciation of various government sectors
and the provincial economy. This competency would include development
planners, spatial planners, sector policy analysts, researchers and other
technical skills. This team would assist in facilitating rigorous policy analysis
to inform prioritization in planning across sectors, and ensure interfacing in
provincial, national and local government planning processes. This team
would ensure that provincial development planning adequately guides
resource allocation as an investment and ensure that planning is

systematically coordinated in a spatially targeting manner.

In the final analysis this study concluded that alignment in planning is a
dynamic process that should be considered at two broad levels: strategic
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and operational. At both strategic and operational level, the alignment
spectacle should consider issues from a horizontal and vertical perspective.
Further to this, any attempt to measure the phenomenon of alignment should
take into cognizance the organization and its context; consider the content of
decisions being aligned; and examine the process by which alignment
unfolds. The study notes, in conclusion, that alignment should not be made a
panacea for all development problems affecting nations, and that the time
and effort allocated to achieve alignment should be well-calculated, and
balanced across the context, content and process perspectives. The latter is
encapsulated in the Strategic Planning Alignment Model that the study

suggests for the Public Sector.

Key words: Alignment, Strategic Planning, Programmes, Implementation,
Integration, Budgets, Goals, Objectives, Performance Indicators, Targets
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CHAPTER 1

INTRODUCTION

“The Provincial Growth and Development Plan packaged a wide range
of interventions to achieve a Peoples’ Contract to Fight Poverty and
Create Jobs. The question | am raising is whether there was a
deliberate effort by Provincial Government to make sure that all
departments and institutions of the state develop plans that are
aligned to this strategic task. | do get a sense that it was largely left to
departments and entities to determine for themselves, for reasons best
known to them, at their own pace how, from a planning point of view,
they wanted to relate to the PGDP.” (Sogoni, 2008:3)

1. BACKGROUND TO THE STUDY

The Provincial Government of the Eastern Cape and its social partners, during
2003, formulated a Provincial Growth and Development Plan (PGDP) in line with
the national policy framework for socio-economic planning at the provincial
sphere of government. The PGDP sets out a provincial vision, targets and
programmes aimed at economic growth, employment creation, poverty
eradication and income redistribution for the ten year period 2004-2014. This
plan seeks to achieve rapid improvement in the quality of life of the poorest
people of the Province.

In order to begin meeting the set targets, the Framework for Growth and
Development: 2004-2014 outlines objectives and key outcomes that should be
achieved over the ten year period, in six identified strategic focus areas, namely:

poverty eradication; agrarian transformation; diversification of manufacturing and



tourism; infrastructure development; human resource development; and public
sector transformation. Key to the realisation of agreed-upon objectives and
outcomes in each of these strategic focus areas is the design of programmes
that contain clear and sequenced targets and indicators, timeframes, budgets,
institutional mechanisms and linkages for delivery and monitoring. These
programmes will become the basis for re-orienting and aligning the plans and
budgets of municipalities, provincial and national departments, and state-owned
enterprises operating in the Province to the strategic thrusts of the PGDP. In
addition, these programmes will become the point of alignment with the municipal

Integrated Development Plans (Sizanang, 2004:1).

Further to the above, a number of ‘lead’ or ‘flagship’ programmes have been
identified to kick-start and give concrete expression to the PGDP. These
programmes have been integrated into the short- to medium-term programmes
as detailed in the PGDP: Summary of Programmes for MTEF 2004-2007. The
medium-term programmes have been endorsed by the Executive Council and
senior management of all provincial government departments, and form the basis
of strategic plans and budgets of the departments for the MTEF period 2004-
2007. District municipalities have also endorsed the PGDP as the framework for
growth and development of their own areas, and have committed themselves to
the alignment of their Integrated Development Plans (IDPs) to the PGDP

priorities and programmes.

A Planning, Coordinating and Monitoring Unit (PCMU) headed by a Deputy
Director-General (DDG) has been established in the Office of the Premier to
coordinate planning and implementation across departments, municipalities and
parastatals; and to monitor and evaluate the progress and impact of the PGDP
on an ongoing basis. The PCMU is also tasked with the responsibility of
developing and enhancing the strategic planning capacity of provincial
government departments to ensure implementation of PGDP programmes and

the achievement of PGDP targets. Within the PCMU, there are Sector Specialists



who are employed on a full-time basis to focus on planning and coordination

issues for the three identified provincial PGDP sectoral clusters, national

departments and parastatals. The provincial sectoral clusters, currently, stand as
follows:-

e Economic Growth and Infrastructure Sector Cluster: Departments of
Transport, Public Works, Human Settlements, Agriculture, Economic Affairs,
Environment and Tourism.

e Governance and Administration Sector Cluster: Department of Local
Government and Traditional Affairs, Office of the Premier and Treasury.

e Social Needs Sector Cluster: Departments of Education, Health, Social

Development, Safety and Liaison, and Sports, Arts and Culture.

2. STATEMENT OF THE PROBLEM

The PCMU in the Office of the Premier (OTP) has realised that the successful
implementation of the PGDP will require focused planning at a number of levels,
namely: within departments; between departments, between departments and
parastatals; between departments and non-governmental organisations; between
provincial and local government spheres; and between the national and
provincial spheres of government. Preliminary studies (Office of the Premier,
2004) have been conducted, firstly, to assess the state of readiness of each of
the above in respect of planning, implementation and coordination of PGDP
flagship projects; and secondly, to briefly establish the extent of the alignment
between the PGDP and municipal IDPs and programmes of national
departments and parastatals.

However, neither study analysed the PGDP planning and implementation issues
in-depth within studied institutions. Since the PGDP implementation was in its
initial stages these studies constituted a snapshot survey of the current situation

to inform decision-making. These studies have, however, yielded interesting



findings that require further enquiry to aid the successful implementation of the
PGDP in the Eastern Cape.

It is important to highlight that an immediate challenge confronting the PCMU is
that this unit has to comprehend clearly the minimum capacities to be developed
within the Provincial Government and local municipalities so that the sequencing
of programme implementation corresponds with incremental capacity
development and institutional gearing. The PGDP is, above all, a state-led plan.
The state should be ready not only to execute the plan, but to lead the process of

multi-sectoral execution, which includes the role of the private sector.

The perceived inadequate capacity to implement the PGDP within the state is a
considerable challenge for the Provincial Government. However, it is not a new
challenge for the provincial sphere of government since it has continued to
account for failure by provincial government departments to sufficiently fulfill their
constitutionally-defined mandates, through prescribed strategic performance
planning and reporting. This has resulted, from time to time, in the national
government sphere intervening in matters of provincial competence to ensure a
unified and responsive government. The Interim Management Team (IMT)
deployed by the Department of Public Service and Administration (DPSA) during
2003 attests to this. Integrated development planning and implementation within
the local government sphere is, on the other hand, reportedly fraught with similar

challenges.

The brief study that was conducted by the Office of the Premier on the alignment
of the PGDP with municipal IDPs and the Strategic Plans of National
Departments points to high levels of strategic alignment but low levels of
operational alignment between these plans. The OTP study further reveals the
existence of project divergences which is attributed to obvious differing powers
and functions between the provincial and local government spheres. It is, further,

reported in this formative study that IDPs do not include all investments within



their areas, and a suggestion has been made that provincial government
departments plan spatially and communicate their plans to the relevant

municipalities.

From the preceding exposition it is clear that, even prior to the introduction of the
PGDP, the integratedness of municipal IDPs was questionable; and the extent to
which projects and programmes of provincial government departments were
traceable to municipal IDPs remained unclear. While this is the case, Strategic
Plans of provincial government departments have continued to commit these
departments to the realisation of IDP priorities, which have not always been
translated into operational plans with clear targets, indicators, budgets and
timeframes as envisaged by the PGDP. The latter point reflects a continuing
strategic alignment that is not accompanied by operational alignment. The extent
of the strategic alignment itself requires closer examination, as is done in this

study.

Experience with the implementation of government programmes, worldwide, has
shown that one of the main reasons for policy implementation failure is
inadequate strategic planning and implementation capacity. This is the type of
capacity that accounts for the successful translation of broad policy statements
and priorities into implementable plans and programmes. One of the policy
implementers’ “quick wins” is to adopt broad policy objectives as a framework
that guides institutional planning and programming. The policy approval process
itself is symbolic and ceremonial in that it is orated, but not operationalised or
directly traceable to the institutional vision, goals, measurable objectives,
indicators and targets. At times the adoption of the policy objective does not go
beyond the vision statement, and when it reflects on the vision it does not go
beyond institutional strategic goals or development objectives. Often the smooth
logical flow from vision to strategic goals, measurable objectives or strategies
and projects is quite tenuous in provincial government departments’ strategic and

operational plans, and municipal IDPs.



The mere mention of the PGDP as a cornerstone for development and strategic
performance planning in a public institution is not a sufficient condition for its
successful implementation. It is a statement that reflects the much-desired
political commitment that should, however, be accompanied by administrative
actions. Political commitment alone will not bring about a rapid improvement in
the quality of the life of the poor people of the Eastern Cape. In this regard,
political will needs to be supported by commensurate administrative actions
where Strategic Performance Plans and Budgets of provincial government
departments, municipalities and parastatals reflect governmental actions aimed
at giving effect to the PGDP. Furthermore, policy objectives and governmental
actions should be reflected in the strategic goals, strategic objectives or
strategies, measurable objectives or projects, targets and timeframes of
development programmes. These development programmes should, in addition,
be aligned with the financial plans of provincial government departments,
municipalities and parastatals to depict the reorientation of public expenditure to
the agreed-upon policy priorities that are enunciated in the PGDP. Currently, the
latter does not seem to be the case. The reasons for this, and how best the

situation could be improved, constitute the main focus of this study.

The route to be undertaken and the focus to be explored in this study are
expressed in concrete terms in the next section that deals with research

guestions.

3.  RESEARCH QUESTIONS

Research questions guide the process of the research project and serve to

unpack the problem statement. These are strategic questions that map the

process of solving the research problem (Minaar, 2003:12).



It is against the above background that the following questions will provide the

focus for this study:

To what extent have the selected provincial government departments in the
Eastern Cape integrated the PGDP objectives, targets and indicators into
their Strategic Plans?

In what ways and to what extent have the selected provincial government
departments supported their PGDP-aligned Strategic Goals and Objectives
with costed measurable objectives, strategies and projects?

What new service delivery mechanisms, policies, procedures and change
management strategies, if any, have been adopted to ensure the successful
implementation of PGDP-aligned Strategic Goals and Objectives?

What risks and gaps exist within the selected provincial government
departments that carry the potential to hinder the successful implementation
of the PGDP programmes, and what possible strategies could be employed
to address the identified gaps and risks?

What mechanisms for alignment in public sector strategic planning does the
existing literature provide, what are gaps in this literature and what is the
suggested conceptual framework to address the gap in the existing body of

knowledge?

The following section outlines the objectives to be attained through this study to

ensure that the above research questions are addressed.

4. OBJECTIVES OF THE STUDY

. This study aims to achieve the following objectives:

Gain insight into the nature and extent of the alignment between the
Strategic Performance Plans of selected provincial government departments

and their PGDP objectives, indicators and targets.



e Assess the logical flow and ascending linkages between Strategic
Performance Plans of selected government departments and PGDP
Strategic Goals and Objectives with their accompanying targets.

e I|dentify the service delivery mechanisms, policies, procedures and change
management plans that have been introduced, if any, to ensure the
successful implementation of PGDP programmes.

e |dentify risks and gaps that pose a threat to the successful implementation of
PGDP programmes and attainment of overall outcomes within government

departments; and indicate preliminary risk response strategies.

It is important to note that a comprehensive audit of the alignment between the
PGDP and Strategic Performance Plans of provincial government departments
was not limited to assessing the extent of harmony or strategic fit between the
two planning levels. On the contrary, this assessment sought to describe and
examine the bases of alignment between these plans, where it is found to exist.
In this regard, this study does not only suggest strategies for addressing the
identified points and sources of misalignment between plans, but also proceeds
to generate a conceptual framework for the alignment of high- and lower-order

strategic plans in the public sector.

While it makes sound scientific sense to understand what it is that a study seeks
to achieve, it is equally important to clarify that which the study was not intended
to achieve. The following section, therefore, sets out concrete parameters and

boundaries for this study.
5. DELIMITATION OF THE STUDY
Of importance are the delimitations that establish the boundaries, parameters,

exceptions and qualifications that exist in every study (Castetter & Heisler,
1977:67). Birdsall (2004:9) holds a view that in order to ensure a viable focus and



narrowing of the topic to a workable premise, it is important to bind the scope of

the research through reasonable delimitations, as are outlined below:

Public or private: This study strictly examined the public sector, in general,
and the public service in particular. The public sector, in the South African
context, includes all non-profit making organisations that serves as agencies
for the delivery of government programmes. However, the Public Services is
limited to government structures that are created under the Public Service
Act, 56 of 1994, and are directly accountable to Parliament and Provincial
Legislatures. A great deal of research has been conducted concerning
strategy in the private sector and although the results of such studies can be
useful in providing context and enhancing general understanding, the focus
of this study will remain within the public service.

Content and process: Several authors claim that the dividing line between
strategy content and process is artificial, and the existing interdependencies
between the strategy content and process should be recognised in research
(Birdsall, 2004:10). While in this study both the content and process of
strategy were considered, the study was delimited to the processes and
content as they pertain to the strategy design or formulation rather than
implementation. Much attention in the study was devoted to the design phase
of the PGDP programmes at provincial government departmental level,
moving from strategic planning to operational planning and budgeting.
Timeframe: The focus of this study was on the approved Strategic
Performance Plans of selected provincial government departments for the
period 2005-2009. This period coincides with the first term of government
after the 2004 national elections. National and provincial government
departments are expected to develop Strategic Performance Plans, for each
term of government, that demonstrate how each department will implement
government priorities that are derived from the Election Manifesto of the
ruling party. The Strategic Performance Plan priorities would then be distilled
into Annual Performance Plans that are linked to the budget. With regard to

the translation of organisational goals into short- and medium-term



programmes, this investigation focused on the Annual Performance Plans
and respective Budget Allocations for 2006-2007 in each selected provincial

government department.

The study, therefore, focused on the evaluation of the implementation design of
the PGDP programme objectives and priorities within selected provincial
government departments in the South African Public Service with a particular
focus on the Eastern Cape Province. Rossi and Freeman (1993:5) define
evaluation as a systematic application of social science research procedures and
methods for assessing the conceptualisation, design, implementation and utility
of intervention programmes. The primary purpose of programme evaluation is to
determine the reasons for the apparent success or failure of programmes. In this
way, it is possible to pinpoint features that deserve replication in future
programmes and those that should be avoided. The latter point supports what

Millesen (2004:6) refers to as the accumulation of a body of information for

management decision-making purposes. Programme evaluation, however, can

be divided into two main categories or types, namely:

e Ex-ante evaluation constitutes a continuous analysis of what is happening
or taking place throughout the initiation, planning and execution phases of a
programme. This type of evaluation devotes attention to the activities and
processes of a programme, as opposed to outcomes, and is improvement-
oriented, hence it is known as a formative evaluation.

e Ex-post evaluation comprises the retrospective analysis of what has
already happened with the evaluation taking place after the programme has
been implemented. The emphasis in this type of evaluation is on the worth of
a programme, hence it is known as a summative evaluation (Millesen,
2004:8).

Babbie and Mouton (2003:341) take the above categorisation further by

highlighting that process or implementation evaluation studies address
themselves to questions of whether:
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e Programmes are implemented as designed.

e Programmes serve the targeted population.

e The necessary programme management and administration infrastructure is
in place.

e Services are delivered as intended.

This study falls within the ex-ante evaluation category. This evaluation was
premised on the understanding that the PGDP expresses government policy
objectives at a provincial government level that should be translated into
implementable programmes and projects by provincial government departments.
The study also considered strategic planning, performance planning and
integrated development planning as critical platforms for the translation of PGDP

objectives into implementable actions.

The ultimate aim of this study was to ensure that findings are fed back into the
mandatory review processes of these plans. In this manner, this study would
make a meaningful contribution to the practice of strategic performance planning
in the Eastern Cape Provincial Administration. The following section explains the

significance of the study in greater detail.

6. SIGNIFICANCE OF THE STUDY

It is acknowledged that the Office of the Premier's PCMU conducted a similar
study during February 2005. However, the study was not extensive and excluded
a number of the provincial government departments. Furthermore, the study
findings pointed to an apparent high strategic alignment between IDPs, national
government departments’ Strategic Plans and the PGDP, but also low
operational alignment. It is mentioned in the PCMU study that the PGDP does
not seem to be considered as an important element of the planning framework
for national departments in so far as the spatial location of development projects

is concerned. National departments base their plans and programmes on
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nationally-determined development frameworks such as the Integrated
Sustainable Rural Development Strategy (2000) and the Urban Renewal
Programme (2001). Where convergences exist between plans of national
government departments and the PGDP, they exist as a consequence of an
administrative action default rather than by design.

On the other hand, the integration of sectoral plans within municipal IDPs was
found to range from very weak to non-existent. The PCMU study attributed this
anomaly to poor intergovernmental communication and coordination and poor to
non-existent spatial planning within the provincial government sphere. The
responsibility of municipalities to lead and coordinate multi-sectoral planning and
implementation did not seem to match their limited capacity, according to the
PCMU study.

The PCMU study departed from a primary assumption that the successful
integration of PGDP programmes and targets into provincial government
departments’ plans will not be automatically realised or come about by virtue of
political commitment and pledges. The observed low operational alignment
between municipal and provincial government departments’ plans with the PGDP
attests to this reality. The value-addition of the reported high strategic alignment
itself requires close scrutiny, especially if it does not automatically translate into

operational alignment.

The results of the present study complement the work done by the PCMU
division within the Office of the Premier and will be of benefit to provincial
government departments that are involved in development work in the Eastern
Cape in their efforts to meaningfully align their plans and programmes to the
PGDP priorities that must be realised by 2014. The Provincial Executive Council,
as a policy-making and monitoring body, will also derive benefit from the findings
of this study as it pertains to sources of alignment and misalignment between the

PGDP and Plans of provincial government departments. The conceptual
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framework that this study suggests carries the potential to inform the PGDP
monitoring and evaluation framework that the Provincial Executive Council and
other oversight institutions might adopt for all provincial government
departments.  Other provinces that have established similar long-range
development plans could also take their cue from the findings of this study in the

improvement of their implementation plans.

It is important to note that this study also makes a contribution to the body of
knowledge of public sector strategic planning. The next section provides an
overview of how the study has approached the problem under investigation

within the context of existing strategic planning and alignment theories.

7. STUDY PLAN

The study is organised into nine chapters, as follows:

Chapter One: Introduction

The focus of this chapter is on the presentation of the research problem as
well as giving insight into the background of the study. This chapter,
furthermore, serves to identify and articulate the research problem through
probing questions followed by a presentation of the aims, scope and the
significance of the study.

Chapter Two: History, philosophy and foundations of strategic
management

This chapter presents the results of a comprehensive review of the
scholarly literature pertaining to the evolution of the concept of strategic
management. Key concepts underpinning the study are conceptualised

through an analysis of the relevant literature.
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Chapter Three: Theory and practice of strategic performance
planning in the public sector

The theoretical framework pertaining to generic strategic and performance
planning, its origins, and how it has unfolded in the public sector
internationally, is analysed in this chapter. This chapter concludes with an
exposition of the relationship between the public policy process and

strategic planning in the public sector.

Chapter Four: Policy framework pertaining to strategic performance
planning in the South African Public Service

This chapter commences with a brief outline of the governance system in
South Africa, within which the existing policy framework should be located.
Proceeding from this, the results of a detailed review of relevant
government policies and legislation pertaining to strategic performance
planning in the public service in South Africa will be presented in this
chapter. This chapter also devotes attention to the national government
strategic guidelines for strategic performance planning within the selected

provincial government departments.

Chapter Five: A critical review of the concept of alignment as it
applies to the South African public sector

This chapter unpacks, in detail, the concept of alignment which underpins
this investigation, proceeding from its origin to arguments for and against
the value it adds to strategic management within organisations generally,
and the Public Service, in particular. This discussion is concluded with an
emerging Planning Alignment Model, to serve as a frame of reference for
the purposes of analysing the extent to which selected provincial
government strategic performance plans are aligned with the Eastern
Cape PGDP.
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Chapter Six: Eastern Cape Provincial Growth and Development
Plan: 2004-2014 and its implications for the selected provincial
government departments

The strategic thrust, key imperatives and implications of the Eastern Cape
Provincial Growth and Development Plan: 2004-2014 for the selected
provincial government departments are outlined in this chapter. This
exposition is preceded by an overview of the geographic and socio-

economic conditions of the Eastern Cape Province.

Chapter Seven: Research design and methodology

In this chapter, the attention of the reader is drawn to the scientific
methods and procedures that have been applied in the study. This entails
the methodological approach, sampling techniques, and data collection
and analysis methods adopted. The manner in which the study results will
be disseminated to the beneficiaries and the scientific research community

is also outlined.

Chapter Eight: Presentation and analysis of results

The findings of the study are presented in this chapter, following a
framework that is comprised of adopted analytical categories or thematic
areas. A discussion of the research findings is undertaken serving to
integrate the research questions and objectives, literature review, and the

conceptual framework that was adopted for the purposes of this study.

Chapter Nine: Conclusions and recommendations

Logical conclusions are drawn from the discussion of the research results.
Recommendations on how best to improve the situation are made,
including the presentation of a suggested conceptual framework that
should underpin alignment-focused strategic performance planning in the
Eastern Cape. This chapter concludes with a presentation of possible

directions requiring further study.
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It is clear from the above exposition that the mere mention of the concept of
alignment in a government department’s strategic performance plan is not a
sufficient indicator of the extent to which policy priorities have been taken into
account during planning and allocation of resources to programmes and projects
at sub-national levels. Stated differently, the repeated utilisation of the alignment
concept throughout a government department’s planning document does not
necessarily guarantee improved strategic alignment. Alignment as a strategic
management concept should be demonstrated through more concrete and
explicit means, such that whether this concept is stated or not in a government
department’s planning document becomes immaterial. The nature and extent of
the strategic alignment of the Eastern Cape provincial government departments’
plans to the PGDP is a matter that has been investigated in this study.

However, the ability to determine the nature and extent of the strategic alignment
of plans and programmes is informed by a thorough comprehension of the
applicable concepts, theories and models. The next chapter analyses the
relevant concepts by presenting and examining the broad strategic management

theory from which the strategic alignment concept originates.
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CHAPTER 2

HISTORY, PHILOSOPHY AND FOUNDATIONS OF
STRATEGIC MANAGEMENT

“In putting the development of strategic management in its proper
context it is appropriate to review military strategy because strategy
originated in the military and many of the dominant figures in the public
and private strategic thought have drawn heavily on the military
concepts.” (Whipp, 1999: 46)

INTRODUCTION

This chapter provides a foundational overview of strategic management in order
to place the study within the broad context of the relevant literature. An
exposition of concepts, theories, history and interpretative views of strategic

management is presented.

Many scholars and practitioners have provided insights into the concept of
strategic management and its evolution and application in the private sector.
There have been limited public sector contributions to the development of
strategic management theories. As such, new insights based on the public sector
experiences of strategic management are still awaited to ensure the development

of the sub-discipline. This study intended to make a contribution in this regard.

The definitions of concepts that are presented in this chapter are neither
exhaustive of the strategic management sub-discipline nor representative of

consensus amongst scholars and authors. In fact, various scholars hold different
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perspectives on strategic management concepts and, in this chapter, an attempt
is made to present such contending views, where these emerge. It is equally
important to highlight that this chapter deals with key strategic management

concepts that are pertinent to this study.

1. DEFINITION OF KEY CONCEPTS

1.1 Strategic management

Various scholars have provided some definitions of strategic management. For
instance Steiss (1985:149) defines strategic management as the act of deciding
what an organisation will do in the future, determining who will do it, how it will be
done, and how activities and operations will be monitored. Koteen (1989:11), on
the other hand, defines strategic management as a process that embraces all
managerial decisions and actions that determine the long term performance of an

organisation.

David (1986:4) defines strategic management as the formulation, implementation
and evaluation of actions that will enable an organisation to achieve its
objectives. The following definitions of strategic management have also been

presented:

“It is a process of specifying an organisation’s objectives, developing policies and
plans to achieve these objectives and allocating resources to implement the

plans.” (http://www.en.wikipedia.org/wiki/strategicmanagement)

“A comprehensive and ongoing management process aimed at formulating and
implementing effective strategies and approaching business opportunities and

challenges.” (http://www.college.hmco.com/business/griffin/management)
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“A results-based management approach, introduced at all levels of the public
administration, employing a wide-use of performance indicators meaningful to the

society and individuals.” (http://www.fa.gateway.bq)

“The managerial process of forming a strategic vision, setting objectives, crafting
a strategy, implementing and executing the strategy and over time initiating
whatever  corrective  adjustments as are deemed  appropriate.”

(http://www.highered.mcgona-hill.com)

“Is an organisation-wide task involving both the development and implementation
of a strategy. It demands the ability to steer the organisation as a whole through
strategic change under conditions of complexity and uncertainity.”
(http://www.wps.prenhall.com/wps/media/objects)

“The process of managing in a way that is consistent with corporate strategy or in
such a way as to capitalize on the opportunities that present themselves.”
(http://www.strateqis.ic.gc.ca)

“The function of applying a broad systematic management planning for the
organisation, involving the development, monitoring and reviewing of business
plans, strategic plans, corporate plans, Employment Equity Plans and other long-
term organisational strategies.” (http://www.metadata.curtin.edu.au)

“A management approach that focuses on positioning the organisation for
success, both now and in the future, integrating planning, implementation and
assessment and incorporating concepts from strategic planning, operational
planning, quality or continuous improvement and institutional effectiveness.”

(http://www.fu.edu)

While the above selected definitions regard strategic management as either ‘a

process,’ ‘an approach,’ ‘a function,” or ‘an organisation-wide task,’ it is apparent
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that strategic management, as a process, focuses on the organisation as a
whole, including its external environment, with its actions and non-actions
impacting on the current and future operations and performance of an
organisation. An all-embracing recent definition has been provided by Ehlers and
Lazenby (2004:2) who define strategic management as a process by which all
the organisational functions and resources are integrated and coordinated to
implement formulated strategies which are aligned with the environment in order
to achieve the long-term objectives of the organisation. The importance of
resources is emphasised in the definition provided by Poister and Streib
(1999:26) who contend that strategic management involves resource

management, implementation, control and evaluation.

From the selected definitions outlined above various other foundational concepts
have emerged that require explanation before one can conclude with a working
definition and process model of strategic management. A few of these pertinent

concepts are dealt with below.

1.2 Strategic planning

The following definitions of strategic planning or a strategic plan are found in the

existing strategy literature:

“Long-term plans based on the organisation’s overall business objectives.”

(http://www.mc2consulting.com/riskdef/htm)

“A systematic method used by an organisation to anticipate and adapt to

expected changes.” (http://www.gao.gov/policy/itquide/glossary.htm)

“Involves creating an action plan based on clear end-results an accurate

assessment of current reality.” (http://www.unchatteredterritories.orq)
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“The planning activity through which one confronts the major strategic decisions

facing the organisation.” (http://www.unisa.edu.au)

“A disciplined effort to produce fundamental decisions and actions that shape
and guide what an organisation is, what it does and why it does it. Strategic
planning requires broad-scale information gathering, an exploration of
alternatives and an emphasis on the future implications of present decisions. It
facilitates communication and participation, accommodates divergent interests
and values and foster orderly decision-making and successful implementation.”

(http://www.mapp.nacho.orq)

“Planning which focuses on long-range objectives and goals, essentially
direction-setting and focusing on new products and markets.”

(http://www.gcsaa.orq)

“The process of determining the company’s long-term goals and then identifying
the best approach for achieving those goals.” (http://www.consultation.com)

“The organisation’s strategy development process, involving how plans will be

deployed and how performance will be tracked.” (http://www.un.edu/infotech/php)

Drawing from the above definitions, strategic planning is, for analytical purposes,
a phase within the strategic management process of an organisation wherein
choices of what must be done or not done to achieve organisational goals are
made based on an assessment of future scenarios. According to Sutherland and
Canwell (2004:261), strategic planning should be a continual process with the
monitoring and control procedures providing information for the development of
future plans. The strategic planning gap either represents the difference between
an organisation’s current position and where it hopes to be at some point in the
future or the difference between the organisation’s vision and the forecast of

where the organisation is heading (Sutherland & Canwell, 2004:261).
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Evans and Dean (2003:350) state that strategic planning helps leadership to
model an organisation’s future and to manage change by focusing on an ideal
vision of what an organisation should and could be ten to twenty years in the
future. In contrast, the term ‘long-range planning’ may mean only one year in the
future or the next budget submission cycle, in many organisations. Determining
the strategic planning horizon remains the responsibility and prerogative of top
management within an organisation, except for the South African Public Service
where it is aligned with the electoral cycle of Parliament, the Provincial

Legislature or the Municipal Council.

Strategic planning, clearly, embraces strategy and the development of a set of

plans, all of which require the completion of a number of prior processes, of

which the most important are:

e Reviewing the expectations of the major external and internal interest
groups.

e Establishing satisfactory data banks on past and current performance and
their organisation into appropriate information systems.

e Conducting preliminary forecasts.

e Evaluating organisational strengths and weaknesses, threats and

opportunities.

1.3 Goal

A goal can be defined as:

“The state of affairs that a plan is intended to achieve and that terminates

behaviour to achieve it.” (http://www.wordnet.princeton.edu)

“A broad statement generally describing a desired outcome for an agency and or

its programmes.” (http://www.ioc.state.il.us)
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“The clearly-stated, specific, measurable outcome(s) or change(s) that can be
reasonably expected at the conclusion of a methodologically-selected

intervention.” (http://www.uwyo.edu/sig/definition.asp)

In the light of the above definitions, a goal, for planning purposes, is a statement
which indicates a new situation that the implementation of programmes seeks to

create. The goal describes that new situation before it is achieved.

1.4 Objective

An objective is defined as a specific, measurable condition that must be attained

in order to accomplish a particular programme goal (http://www.mmsu.edu/dept).

“Something that one’s efforts or actions are intended to attain or accomplish.”

(http://www.dictionary.reference.com)

In a nutshell, an objective is a middle condition before one reaches his or her
goal. A set of objectives, when brought together, should help one achieve one’s

goal.
1.5 Performance target
A performance target is a level of performance that a service or programme is

projected to accomplish in a particular year or time period consistent with set

objectives for the same period (http://www.ioc.state.il.us).

“An object or area towards which something is directed.” (http://www.medical-

dictionary.thefreedictionary.com).
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In light of the above definitions a performance target is a concrete measure of
that which one intends to achieve. When that measure has been realised, a

performance target has been achieved, and vice versa.

1.6 Performance indicator

The following definitions of a performance indicator have emerged as more
insight has been gained during the implementation, monitoring and review of

strategic plans in organisations.

“A measure that shows the degree to which a strategy has been achieved.”

(http://www.moh.qgovt.nz)

“A measure of the success of a government programme.”

(http://www.audiencedialogue.orq)

“An indication that provides information, either quantitative or qualitative, on the
extent to which a policy, programme or initiative is achieving its outcomes.”

(http://www.hrsdc.gc.ca/en/is.fas)

“A representation, numeric or otherwise, of the state of affairs or outcomes from
an organisation or any of its parts or processes.”

(http://www.unisa.edu.au/pas.qgup)

“An indication as to how progress towards attainment of a target is to be

measured.” (http://www.conwill.polie)

Oakland, Jammer and Gadd (2002:121) contend that performance indicators
serve to indicate how well an organisation is performing against its aims and

objectives. Performance indicators fulfil the following purposes:
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e Measure progress towards achieving organisational objectives and targets.

e Promote accountability of the service providers to the public and other
stakeholders.

e Allow comparisons of performance to identify opportunities for improvement.

e Promote service improvement by publicising performance levels.

Mosse and Sontheimer (1996:88) assert that performance indicators are
measures of project impacts, outcomes, outputs and inputs that are monitored
during project implementation to assess progress towards the achievement of
project objectives. They are also used once a project has been completed to
evaluate the success thereof. Mosse and Sontheimer (1996:88) distinguish

between the following three types of performance indicators:

e Input indicators: measure the quantity and quality of resources provided for
project activities to take place, e.g. the amount of funding allocated.

e Output indicators: measure the quantity and quality of goods and services
provided through the use of inputs, e.g. the miles of roads constructed.

e Outcome and impact indicators: measure the quantity and quality of the
results achieved through the provision of goods and services, e.g the.
reduced incidence of diseases due to increased access of infants to

vaccinations.

1.7 Operational / Tactical planning

Tactical planning is concerned with deciding how the resources of the
organisation will be allocated in the short and medium-term to meet the strategic
objectives of the organisation. Like strategy, the word ‘tactics’ has a military
genesis (taktisos) in the deployment and maneuvering of forces (Higgins,
1980:5).
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The distinction between strategy and tactics is often made on the grounds of
scope, timescale and the differing stresses on objectives and resources or ‘ends
and means.’” There is also the relationship with organisational level, strategic
down to tactical, although what is tactical at one level may be strategic in the

level below.

The term ‘operational planning’ means, essentially, the same as ‘tactical
planning.’ It is concerned not only with budgets but, as the name implies, plans
for each operating area over the short- and medium-term. In some organisations

operational planning is known as business planning.

Logically, tactical or operational planning should be based on strategic planning,
and this relationship is outlined in Figure 1 below.
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Figure 1: Strategic and Operational Planning
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In addition to developing operational plans, the organisation must consider its

concomitant need for finance, appropriately skilled and adequately motivated

employees, hence the requirement for human resource planning (Higgins,

1980:40).
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2. ORIGINS OF STRATEGY

Birdsall (2004:13) states that etymological enquiry reveals that the word ‘strategy’
derives from the ancient Greek ‘stratos’ meaning army and ‘ago’ meaning to to
lead. A ‘strategos’ was a government official in ancient Athens elected to carry
out the business of the government. This official was a civilian leader as well as a
military commander and a member of a ten-man Council of War (Van Creveld,
1985:11). According to Luvaas (1999:55), a military French writer by the name of
Count de Guibert is the first person to use the term ‘strategy’ around 1779. De
Guibert maintained that a commander could maneuver small units, personally,
but could merely direct larger units to the desired point, leaving the execution to
subordinates. Those subordinate commanders had to understand the entire art of
movement of large-scale army maneuvers which de Guibert referred to as La

Strategique.

In the early part of the 19" century, the usage of the word was restricted to the
description of military action taken out of sight of the enemy (Whipp, 1999:201;
Luvaas, 1966:78). In 1825 and 1838 the words ‘stratagem’ and ‘strategist’ are
said to have appeared, being associated with the Chinese notion of stratagem as
an artifice or trick (St George, 1994:104; von Senger, 1991:343). The two most
prolific military writers of the Napoleonic era, Clausewitz and Jomini, went

beyond the word to the nature of strategy itself (von Ghyczy et al, 2001:89).

In putting the development of strategic management in its proper context it is
appropriate to review military strategy since this is where the concept originated
and many of the dominant figures in strategic thought have drawn heavily on
military concepts (Whipp, 1999:46).
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2.1 Historical philosophers of military strategy

The first generally accepted strategic thinker was Sun Tzu (Phillips, 1985:11)
who authored ‘The Art of War’ around 500BC. Other strategic writers soon
followed. Lord Shang and Han Fei-tzu, for example, were influential philosophers
who wrote about military strategy in what the Chinese refer to as the Warring
States period (403-221BC). All three were heavily influenced by Hindu and
Confucius thinking (Sawyer, 1994:73; Phillips, 1985:88).

The next identifiable strategic thinker was from the western world, Alexander the
Great (356-323BC). His campaigns are prime examples of the principles of war,
which he applied not just in warfare but also politically and socially (Gray &
White, 1983:111).

Back in the East, strategic thought was gaining a foothold with “‘The Book of

Stratagems’ a compilation of traditional strategic rules and survival schemes

used by the Chinese to triumph over their enemies. According to von Senger

(1991:227), the strategems date from 479-502AD and include examples such as:

e Besiege Wei to rescue Zhao (the indirect approach).

e Loot a burning house (exploit your enemies troubles.

e Let the plum tree whither in place of the peach (the use of a scapegoat or
sacrifice).

e Toss out a brick to attract jade (be willing to give something of lesser value
for the true prize).

It is perhaps not a coincidence that strategic thinking appears to have
disappeared for about the millennium known as the Dark Ages, and resurfaced at
the dawn of the Renaissance. Ironically, strategic thought re-emerged in both the
East and West at about the same time. In the West, it emerged as another work
titted ‘The Art of War’ this one by Machiavelli (Sloan, 2001:14). In the East, it

manifested itself in the work of a warrior or monk, in ‘The Book of Five Rings’ by
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Miyamoto Musashi. Machiavelli’'s ‘The Art of War’ was the first full-scale attempt
to revive classical military thought by defining its aims and regarding it as a
means to an end, a classic strategic way of thinking. The army depicted by
Machiavelli was a supremely rational mechanism (Sloan, 2001:18). The military
model was to develop a strategy and force events to conform to that strategy. It
was, hence, a concept of ‘brute-force’ strategy. Machiavelli’s rational theories
pervaded military strategic thought in the West for a long period of time (Philips,
1985:122; Greeley & Cotton, 1987:43; Gatzke, 1987:231; Hittle, 1987:221;
Sawyer, 1994:93; Liddell-Hart, 1954:101; Luvaas, 1966:90; von Ghyczy,
2001:213). In fact, Machiavelli, probably best known for his political treatise, ‘The
Prince’ was called the founder of military science as recently as the middle of the
20™ century (Possony & Vilfoy, 1943:78).

Miyamoto Musashi (1584-1645) was a sumarai warrior, Kendo master, painter,
sculptor and teacher, and his philosophy of strategy was heavily influenced by
Shinto, Zen and Confucianism. ‘The Book of Five Rings’ has been called one of
the most perceptive psychological guides to strategy ever written (Harris,
1974:116).

In the West, following the ‘brute force’ model for the most part, it was believed
that the active management of war was inappropriate for the study of theory and
best left to natural abilities. As technology improved and brought about the
advent of better weapons, warfare was transformed from the hand-to-hand
combat of the middle ages to a more structured affair requiring that some
intellectual capital be expended (Liddell-Hart, 1954:100; von Ghyczy et al,
2001:311). As a result, there was a virtual explosion in western military strategic
thought in the 18" and 19™ centuries. The vanguard of the new wave of military
strategists was Frederick the Great, the Prussian warrior or King. Frederick’s
influence was felt by later strategists, most notably Baron Antoine Jomini (1779-
1869) and arguably the most influential military strategist, Karl Von Clausewitz
(1780-1831).
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Jomini served in Napoleon’s Grand Armee and arguably had the greatest
influence on Napoleon’s concept of war (Hittle, 1987:333). Jomini wrote from a
practitioner’'s perspective and epitomised the Napoleonic concept of large unit
(corps and division) maneuver which became accepted military doctrine during
the American Civil War. It was said that many Civil War generals went into battle
with a sword in one hand and a copy of Jomini’s ‘Summary of the Art of War’ in
the other (Hittle, 1987:396).

Clausewitz was the son of a Prussian military officer and joined the Army when
he was 12 years old. His brilliance was undeniable and he rose quickly through
the ranks. He was made aide to several generals, became an instructor at the
German War School, and was eventually named personal instructor to the
Prussian crown prince. He eventually became Head of the Prussian War School
(Birdsall, 2004:41).

Clausewitz defined strategy as the combination of individual engagements
required to achieve the goal of a campaign or war. Clearly, Clausewitz saw
strategy as consisting of the aggregation of separate combat actions, while
Jomini placed it squarely in the planning arena (Birdsall, 2004:41). Clausewitz
provided four rules that comprised the key to achieving a successful strategy.
The first rule is to use all forces with the utmost power or energy. Clausewitz
displays incredible insight by stating that the greater the effort, the shorter the
war and the sooner the suffering will cease. The second rule is to concentrate
forces at the most advantageous position to strike. The third rule is to never
waste time. The fourth rule is to pursue the enemy when he is on the run,
because complete victory can only be attained by hot pursuit when the enemy is
in retreat. Clausewitz’s classic work, ‘On War’ has been called, in content and

form, the greatest work on war ever written (Gatzke, 1985:309).
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Clausewitz, by introducing two new concepts called ‘friction” and ‘the fog of war’
provided the first glimpses of a competing theory that would combine the
reasoning of rationalism with the imagination and instinct of romanticism (von
Ghyczy et al, 2001:223). This competing theory has grown into a radical new

theory of military strategy that has at least one foot in postmodernism.

2.2 Advances in strategic military thought

Collins (1973:89) states that national interests comprise the underpinnings of
sound national strategy at the highest levels. Interests are usually difficult to
identify, are rarely clean-cut and sometimes have a difficult time finding
consensus. This concept is one area where the public sector characteristics

affect both military and public sector strategy.

Mowbray (1989:228) presents the Fabyanic framework for strategy analysis
which has long been used in the U.S Air Force War College. The framework,
depicted in Figure 2 below, is designed to show that each of the factors
influences the other. The factors are: policy, doctrine, force structure, technology,
targets, the threat, leadership and ideas, and society and time. Contemporary
public sector strategic management practice has some semblance of the
Fabyanic framework. Organisational strategies are subjected to a multiplicity of
factors which are located in the organizational and service delivery environment.
For a strategy in the public sector to succeed, it is expected to seek to achieve
government policy, be located in a particular philosophy, be considerate of
environemtal threats, be sensitive to societal demands, and the timing in which
the strategy will be implemented. Organisational consideration of strategy
development in the public sector includes the managerial competence, the

organogram and that which must be achieved.
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Figure 2: Fabyanic Framework of Strategy Analysis
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2.3 A brief genesis of contemporary strategic management theory

Although many scholars (Mintzberg, 1987:45; Nutt & Buckoff, 1992:172; Rumelt
et al, 1994:79; Hosskisson et al, 1999:185) trace the beginning of strategic
management to the early sixties, the foundation was laid decades earlier. The

footprints are found in the works of Bernard, Simon, Selznick, and Burns and
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Stalker. Bernard (1938:67) who elevated the analysis of organisational work to
the executive ranks and stressed the differences between making work more
efficient and managerial capability, a critical distinction in the concept of strategy.
Simon (1947:71) extended Bernard’s ideas by building a framework to analyse
administration and introducing the concept of ‘bounded rationality.” Selznick
(1957:108) explored the roles of institutional commitment and introduced the idea
of an organisation’s ‘distinctive competence’, a critical concept in the early
studies of internal strengths and weaknesses. Burns and Stalker (1961:30)
contrasted the mechanistic view of organisations with that of an organic
perspective that interacted with the environment, and was critical to the studies of

threats and opportunities that followed.

According to Birdsall (2004:45), despite these early contributions, the birth of
strategic management is generally traced to three works in the sixties:

e Chandler’s ‘Strategy and Structure’ (1962:55).

e Ansoff's ‘Corporate Strategy’ (1965:88).

e Harvard textbook ‘Business Policy: Text and Cases’ (1965:97), which is

attributed to Kenneth Andrews.

Chandler's work is probably best known for his contribution in the ‘strategy
versus structure’ debate. However, his study was actually about the growth of
large organisations and how their administrative structures adapted to that
growth. He also discussed the role of the executive leadership in making long-
term decisions and, then, allocating resources and developing plans to make
those decisions work. Additionally, he showed how a change in strategic

direction can fundamentally change an organisation.

Ansoff was a general manager of the Lockheed Electronics Company and
developed his strategy ideas out of frustration with his organisation’s planning
process. His main contribution was the introduction of the concepts of

competitive advantage and internal company synergy.
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Andrews built on Chandler’s thoughts, but also included Selznick’s notions of a
corporation’s distinctive competency and the idea of an uncertain environment.
The uncertain environment gave rise to opportunities and threats while an
internal analysis offered the competencies as well as weaknesses. This idea
became the strengths, weaknesses, opportunities and threats (SWOT) analysis,

the basis of strategy formulation as it is understood today.

2.4 Recent perspectives on private sector strategy

Two perspectives on private sector strategy have dominated strategic
management thinking in the eighties and nineties. They are Porter's Framework
for Competitive Strategy and the Resource-Based View (RBV) of the Firm
(Spanos & Lioukas, 2001:193). Although Porter's Competitive Strategy and the
RBV perspectives have for some time dominated private sector strategy, three
more notable perspectives that emerged later include: Organisational
Economics; Hambrick and Fredrickson Framework; and the Balanced Scorecard.

These selected perspectives are briefly reviewed below.

2.4.1 Porter’s Competitive Strategy

Michael Porter (1980:18) was the first author to write explicitly of forces in the
strategic environment. Porter took the basic approach of the process school of
strategy formulation and applied it to the external environment. Porter argued
that there are five forces that drive competition, namely:

e The competitive rivalry among firms.

e The threat of substitute products or service.

e The threat of new entrants.

e The bargaining power of suppliers.

e The bargaining power of buyers.
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These five forces are depicted in Figure 3 below.

Figure 3: Porter’s Five Forces
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Porter also introduced three tools applicable to strategic thought in the private

sector known as the three generic strategies. Although Porter recognised that

the best strategy is situational, and is unique and constructed to meet the

circumstances prevailing at the time, he identified three strategies for creating a

defensible long-term position. Those three generic strategies are:

e Overall cost leadership (low cost to the customer across the entire
strategy).

e Differentiation (a product or service that is perceived as different or unique).
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e Focus (on a particular buyer group, segment of the product line, or

geographic area).

In addition, Porter developed another innovative concept, known as the
competitor analysis. Historically, the external environment was seen as a ‘scan’
of the opportunities and threats. Porter provided a framework for analysing what
the competition might do. This competitor analysis consists of four components,
namely: future goals; current strategy; assumptions; and capabilities. These are

illustrated in Figure 4 below.

Figure 4: Components of Porter’'s Competitive Analysis
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Porter (1980:28) asserts that most companies develop an intuitive sense of the
competition’s strategy, strengths and weaknesses. Generally, much less
attention is paid to what is driving the behaviour, the goals the company wants to
achieve, and the assumptions it holds about itself and its environment. It seems
as though companies find it easier to analyse the behaviour of the competitors,

yet it is the above-mentioned drivers of competition that determine behaviour.

2.4.2 Resource-Based View (RBV)

The Resource-Based View directs scholars inward to analyse resources,
organisational capabilities and competencies as the antecedents of
organisational performance. In the early strategic management literature, equal
attention was generally given to internal and external analyses (Andrews,
1971:84; Ansoff, 1965:73; Learned et al, 1965:112). However, Porter's
‘Competitive Strategy’ shifted the emphasis towards external competitive issues.
The RBV reminds scholars and managers that the organisation’s assets are the
heart of their competitive position (Diericks & Cool, 1989:267; Ehlers & Lazenby,
2004:66).

Barney (1991:77) wrote a seminal article arguing that organisational resources
that are rare, valuable, difficult to imitate and non-substitutable can yield a
competitive advantage (Priem & Butler, 2001:164). Michalisin, Smith and Kline
(1997:17) called the resources that fit under the RBV competitive advantage
umbrella ‘strategic assets’ and argued that those resources determined which
organisations can earn superior profits. Thus, the fundamental theoretical
underpinning of the RBV is that valuable and rare organisational resources can

be a source of competitive advantage (Rindova & Fombrun, 1999:210).
The RBV sees organisations as different in terms of their collection of assets and

capabilities. The argument is that it is the resources and capabilities that will

determine how efficiently and effectively the organisation is performing. If top or

38



executive management within an organisation intends to manage strategically, as
a useful starting point for internal analysis, it is important to understand the
resources the organisation possesses and what characteristics will make them
unique. As illustrated in Figure 5 below, organisational resources have an impact
on management capabilities which, in turn, lead to the sources of core
competencies that may ultimately result in competitive advantage and or service

delivery excellence.

Figure 5: The relationship between the components of internal analysis and

strategic competitiveness
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(Source: Ehlers and Lazenby, 2004:63)
According to Ehlers and Lazenby (2004:66), there are three types of resources

that will lead to distinctive competencies and utlimately to competitive advantage.

These three broad categories of resources are:
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e Tangible assets: They are easy to identify and, in terms of supply chain
management terminology, include both movable and immovable assets such
as buildings, equipment, organisational location.

e Intangible assets: These are assets that cannot be touched such as the
reputation of a company and customer perceptions of organisational
products and or services.

e Organisational capabilities: They are the complex network of processes
and skills that determine how efficiently and effectively the inputs in an

organisation will be transformed into outputs.

2.4.3 Organisational Economics

According to Rumelt et al (1994:378), within strategic management,
organisational economics is the field where economics, strategy and
organisations converge. This field was introduced by Barney and Ouchi
(1986:88), but goes back to Coase (1937:38), where he argued that marketplace
exchange may be more efficiently accomplished by a managerial hierarchy.

Organisational economics consists of two primary components: Transaction Cost
Economics (TCE) and Agency Theory (AT). TCE emerged directly from Coase’s
work and was revived by Williamson (1975:12, 1991:103). TCE rests on the
conjunction of three conceptual ideas, namely, bounded rationality, asset
specificity and opportunism. Asset specificity implies that the assets involved in
the exchange are specific to that transaction. Opportunism has been defined as
‘the seeking of self interest with guile’ (Williamson, 1991c). As a result, TCE is a
market transaction where neither side has all the facts, the asset is specific to the
market, and at least one of the exchange partners, if not both, is trying to take

advantage of the other.

Agency Theory is related but a little different. AT states that firms are owned by

principals and managed by agents. The agents become very familiar with the firm
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and have the opportunity to prosper at the expense of the firm and the principals.
Thus, the principals must ensure that the agent is rewarded sufficiently to not be
tempted to prosper at the firm’'s expense. AT rests on opportunism, the agent’s
desires, and information asymmetry, the agent’s knowledge base that exceeds
that of the principals. The implications are clear, TCE and AT must be viewed
within the context of the environmental analysis and be factored into the strategic

planning process (Donaldson, 1990:67).

2.4.4 Hambrick and Fredrickson Framework

Hambrick and Fredrickson (2001:67) developed yet another alternative
framework for strategy making. Their framework consists of the following five
elements:

e Arenas: Where will the organisation be active (market, products/services
location)?

e Vehicles: How will the organisation get there (internal development, joint
ventures or acquisitions)?

e Differentiators: How will the organisation win in the market? Why will
customers prefer this organisation (quality, customer service, marketing
strategy)?

e Staging: How fast will the organisation move and what will be the sequence
of events?

e Economic logic: How will profits be generated above the cost of capital?

This framework regards the need for an organisation to assert itself in the
environment it operates within. In the context of this study, public service
organisations are challenged to begin working in a business-unusual approach,
and appreciate that government policies require expediency at the
implementation level. While government policies are supported by public funds

that are allocated to government institutions their implementation requires
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organisational strategies that include a proper selection of organisations that will

assist one achieve his or her organisational goals.

These elements are depicted in Figure 6 below.

Figure 6: Hambrick and Fredrickson Framework
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2.4.5 Balanced Scorecard

A study of portfolio managers reported that from 70 to 90 percent of all strategies
fail due to poor execution (Kaplan & Norton, 2001:12). The prime reason is that
the tools used to measure strategies have not kept pace with the changing
environment. For example, in today’s environment, intangible rather than tangible
assets have become the major source of competitive advantage. Companies
have also been found to be struggling to implement knowledge-based strategies

designed for the industrial age (Davis & Meyer, 1998:48; Evans & Wourster,
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2000:217). The Balanced Scorecard has emerged as a management system that

meets this need.

Cronje (in Ehlers & Lazenby, 2004:235) states that the Balanced Scorecard was
introduced as a guideline for translating an organisation’s vision into strategic or
long-term goals in terms of four perspectives, namely: financial; customer;
internal business process; and learning and growth. Each of these long-term
goals has measures that indicate how the achievement of the objective will be
measured and tracked. Within the Balanced Scorecard, these measures become
drivers of performance. As a result, objectives, targets and action programmes or

initiatives are developed for each of the four perspectives.

Kaplan and Norton (1996: 66) note that the Balanced Scorecard is, however,
more than just a collection of key success factors, objectives and measures that
are organised into perspectival packages for the organisation. For the Balanced
Scorecard to be of value, the various objectives and measures in each
perspective should be consistent and reinforcing in terms of the objectives and

measures in other perspectives.

Organisations that utilise the Balanced Scorecard are capable of monitoring and
evaluating short-term results in the four different perspectives. However, the
value of the Balanced Scorecard runs deeper than initially thought. When
creating and implementing balanced scorecards for the purposes of performance
measurement systems, the developers of the Balanced Scorecard found that four
distinct management processes emerged. These four processes form a
framework for strategy implementation, control and evaluation. These four

management processes are depicted in Figure 7 below.
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Figure 7: The Balanced Scorecard as a Framework for Strategic Control
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The Balanced Scorecard serves as a valuable strategic management tool that is
gradually assuming its position within the public sector as part of public sector
reforms and the New Public Management approach. Cronje (in Ehlers &
Lazenby, 2004:239) contends that this tool enables organisations to clarify their
strategies, translate them into action, and obtain meaningful feedback.

However, remaining to be clarified, within the private and public sector contexts,
is one conceptual paradox of strategy and policy versus policy and strategy, the
‘chicken and egg’ or ‘egg and chicken’ — what comes first - analogy. The next
section addresses this matter, to ensure that the application of strategic
management tools such as the Balanced Scorecard take into account both

private and public sector contextual dynamics.
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3. THE STRATEGY HIERARCHY

According to Ehlers and Lazenby (2004:78), there are several levels of strategy
within organisations. It is crucial that one comprehend the level at which the
strategy is formulated. These levels of organisational strategies are outlined

below.

3.1 Organisational strategy

Organisational strategy is concerned with the overall purpose and scope of the
organisation to meet stakeholder expectations. This is a crucial level since it is
heavily influenced by investors and acts to guide strategic decision-making
throughout the organisation. Organisational strategy gives direction to

organisational values, culture, goals and objectives (Ehlers & Lazenby, 2004:90).

3.2 Functional strategy

Each functional department or business unit attempts to do its part in meeting
overall organisational objectives. Functional department’s strategies such as
human resource, financial, legal, and information technology are thus derived
from the broader strategies of an organisation. A business unit is a semi-
autonomous unit within an organisation, and is responsible for its own budgeting,
new product decisions, hiring, and price setting decisions. However, business
unit strategies must be aligned to broader organisational strategies (Ehlers &
Lazenby, 2004:90).

3.3 Operational strategy
Operational strategy is low-level, narrow in focus, and deals with the day-to-day

activities of business units. These strategies focus on issues such as resources,

processes, and people. Operational level strategies are informed by business
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unit strategies which, in turn, are informed by organisational strategies (Ehlers &
Lazenby, 2004:92).

4. THINKING, PLANNING AND MANAGING STRATEGICALLY

According to Vaghefi and Huellmantell (1999:169), organisational leadership
begins with planning, and planning, in turn, begins with strategic thinking. It is
reported that 75 percent of all strategic change efforts fail to achieve their
intended results (Haines, 2005:1). In today’s dynamic and, at times, seemingly
confusing global environment, there is a necessity for strategic leadership in
organisations to realise change management goals and achieve growth. It has
been found inadequate to develop a strategic plan, or have none in place and
just muddle through the complexities of organizational leadership and hope for
success wihout a strategic plan. A disciplined way of thinking, planning and
acting, rethinking and re-planning all over again on a daily basis is needed for
organisational success. Planning and change are found to be the primary
responsibilities of leaders today, and strategic thinking has been discovered as
the best way to begin. However, more clarity is needed on what the catch-phrase

‘strategic thinking’ means.

4.1 Strategic thinking defined

Strategic thinking is a broader and more innovative way of thinking on a daily
basis about the overall goals of one’s job, team and organisation. It is longer-
term oriented with a more systemic and holistic view of the environment.
Strategic thinking is considered the prelude to strategic planning. It provides the
leader with a mental blueprint of the vision of what the organisation wants to
become. The vision is expressed as a verbal model containing the questions that
the plan must answer if it is to become successful (Haines, 2005:37; Vaghefi &
Huellmantell, 1999:99).
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Strategic thinking departs from the premise that organisations must be led; they

cannot be permitted to drift into the future. The Chief Executive Officer,

President, Board Chairperson, Head of Department or Agency should provide

this leadership by asking some of the basic questions that could provide the core

of a strategic plan and management. According to Vaghefi and Huellmantell

(1999:169) some of the core strategic questions that constitute the business

model for strategic planning within a non-profit making organisation are:

e What are the organisation’s vision, mission and long-term objectives?

e What is the geographic scope of the organisation’s responsibilities?

e What is the size of the organisation’s market in this geographic area?

e What is the organisation’s general statement or strategy?

e What external changes prevail on the horizon that could affect future
operations in the industry?

e What could be the effect of the above changes on tomorrow’s industry?

e What new opportunities or threats, if any, could these changes bring to the

industry?

Strategic thinking can, therefore, be described as disciplined thinking with a
focus, firstly, on the desired outcomes of the entire organisation. From thereon,
strategic thinking focuses on the relationships between organisational
components, along with constant feedback about results to find the leverage
points that best achieve the desired outcomes. Haines (2005, 2) holds the view
that organisational components do not usually fit or work well together. Quite
often, organisational progress is stifled by silos and political conflicts. Strategic
thinking emerges, under these circumstances, to generate a strategy that is:
e About clarifying the direction and vision of the whole organisation linked to its
key success measures.
e About identifying relationships and core strategies driving the whole
organisation towards its vision.

e About identifying, on a daily basis, leverage points for organisational change.
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e A simple, yet structured, way of organising one’s thoughts about all the
complexity in the world having a bearing on organisational performance in
the long term (Haines, 2005:3).

Strategic thinking originates from the science of systems thinking and, as such, is
also called critical thinking, solutions thinking, high-level thinking, future thinking,
longer-term thinking and forward thinking. It is not tactical, analytical, parts-
oriented, mechanistic, reductionist, either/or, or one-best-way thinking.

4.2 Strategic managing

According to Haines (2005:3), planning strategically is concerned with identifying
and moving towards a desired future state. It is a process of developing and
implementing plans to reach goals and objectives. Strategic planning can be
used in a wide variety of activities from election campaigns, censuses, to athletic

competitions.

A distinction should, however, be made between the responsibility for the
coordination of the planning process, and the management of the content and
execution of the generated strategic plan. There is, quite often, confusion within
organisations regarding the core responsibility of employees who are employed
to coordinate the technical organisation-wide planning activities, and the top or
executive management responsibility for strategic planning. The coordination of
the strategic planning events, within an organisation, that culminates in a
documented organisational plan remains the lower-level employees’
responsibility which, at times, is sourced out to an external person or company.
However, the responsibility for determining the future desired state, and how to
get there, for an organisation, is the top or executive management’s
responsibility, executed in consultation with key organisational stakeholders.
While the critical role of the dedicated support staff, and how this role differs from

other back-office support functions within an organisation, is acknowledged, a
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proper delineation of the complementary roles and responsibilities for strategic

planning within an organisation should be properly managed (Haines, 2005;3).

Table 1 below illustrates, in concrete terms, the distinction of responsibilities

between a strategic planning function as a project versus managing strategically

at the systemic level.

Table 1: The management of the strategic planning process as a project

versus managing strategically at a systemic level

Strategic Planning as a Project

Strategic Management as a System

1. A project, with beginning and an

end.

Ongoing process with yearly reviews to

track implementation progress.

2. Staff written.

CEO/HoD/DG, manager-driven, supported
by staff.

3. Focus on today and extrapolate to | Start with an ideal future and work
the future. backwards.
4, A voluminous Strategic Plan as an | Execution, change management, customer

end product.

focus is the goal.

5. Senior leadership or planning

department is answerable.

feedback

organisational commitment.

Key stakeholder and

6. Weekend retreat in an excluded

venue, with team-building facilities.

Strategic change in roles or behaviour on a

daily basis.

7. Strategic level only. Integrated and business units, annual and
daily decision-making levels.
8. Individual change projects Customer-focused positioning and value-
added delivery as the focus for all projects.
9. Single event, once in every five | Annual strategic review, updating plans
years. based on environmental analyses.
10. | Scanning environment of today. Future environmental scanning.
11. | Analytical tools. Focus on strategy and commitment.
12. | Unit/department goals — silo | Shared strategies as the glue and
mentality. organising forces.
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Strategic Planning as a Project Strategic Management as a System

13. | Hierarchy/controls Customer  focus and  value-driven

empowerment.

14. | Organisational structure the same. Strategic business redesign.

(Source: Haines, 2005:3)

‘Strategic managing’ means viewing planning as part of a larger system that
involves leadership and change. In this form of managing, planning takes into
account the implementation lessons and results, and becomes integrated into
change management. Implementation lessons might have been generated by the
managers’ monitoring and evaluation function or taken into account programme
evaluation study results that come from outside an organisation. Integrated
planning respects other change initiatives that have been or are being introduced
elsewhere, carried forward and lived by those involved in them, which have a
bearing on the success of an organisation’s strategy (Haines, 2005:3) .

It is also important to note that integrated planning links strategy to budgets,
performance results and the employee reward systems, as part of a daily,
weekly, monthly, half-yearly, annual, mid-term or end-term cycle. Performance
results are elaborated in the organisation’s reporting systems, whether these
reports are generated for donors, shareholders, the legislature, or the general
public. These reports are based on predetermined quantitative and or qualitative

performance measures or indicators.

5. STRATEGIC MANAGEMENT PROCESS

Several authors and scholars have offered working definitions of strategic
management. Clearly, these definitions are influenced by time, industry or sector
(public or private), and geographic contexts. While the definitions have either
referred to strategic management as a task, function, management approach, or

process they converge in the view that strategic management:
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e Has an organisation-wide orientation.

e Has a future inclination.

e Is driven by top or executive management.

e Is concerned with the future performance or survival of an organisation.
e Isinfluenced by the environment within which an organisation operates.

e Involves key activities, functions or processes.

A process approach to the study of strategic management generates three broad
phases of strategic management, namely: strategy formulation; strategy
implementation; and strategy evaluation and control. Strategy formulation
includes the identification of the organisation’s strengths and weaknesses,
determination of external opportunities and threats, establishing an
organisational mission, setting objectives, developing alternative strategies,
analysing alternatives, and deciding on the alternatives to execute. Strategy
implementation requires that an organisation establish goals, develops policies,
motivate employees and allocates resources in a manner that will allow
formulated strategies to be pursued carefully. Strategy evaluation assesses the
results of the formulation and implementation of activities. Strategy control is
concerned with continuous improvement and total quality management of the

development, execution and evaluation of organisational goals (Baile, 1998:5).

However, in practice, strategic management is not a linear process. All phases
and activities within the strategic management process are interactive.
Strategies, plans and tactics are under constant review, reassessment and
reformulation, as part of the ongoing strategic decision-making within an
organisation. This is precisely so because strategy itself is, inherently, partially
planned and unplanned, and constituted by complex, interactive and dynamic
chains of action-reactions. It is for the latter reason that strategic management
studies should vacillate between what has been planned, what has been
implemented, and what has been achieved, to properly comprehend what works

or not, in either the process or content of strategy.
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Figure 8 below attempts to demonstrate this interactive nature of the strategic

management process.

Figure 8: The strategic management process
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Force and Trends: Political, Legal, Economic, Social, Technological, Physical,
Hydrological,
Stakeholders, Customers, Clients, Sponsors, Competitors and Interest Groups

Strategy
Formulation:
Situational analysis,
Visioning, mission,
Goal and objectives
setting

*

Strategy Evaluation and Control:
Continuous improvement
Total quality management
Performance measurement
Feedback and learning

A

20=-1p>0=2>0A0

A
WWe
>

*

Strategy
Implementation:
Responsibility mapping |
Allocation of resources
Organisational
structure
Monitoring of plans

Internal Environment
Resources, assets, capabilities, core competencies
Current strategy, past performance results, history
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(Source: Adapted from Baile, 1998:6)

Baile’s description of the strategic management process is thought provoking in
the sense that the traditional definition of the process is such that the strategic
evaluation and control phase would follow after the strategy has been
implemented. This sequencing of the key phases of strategic management is

accepted for ease of comprehension at an elementary level. However, strategic
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management, in practice, does not flow in a simple order. The process is
iterative, and requires a constant adjustment to strategy, as a means to achieve
a goal, which is an end. The implementation of government policies through a
strategic management process should be mindful of this reality in the
implementation of strategies.

For the public sector, the challenge does not only reside in the complexity of the
strategic management process. There are definitional challenges with regards to
the strategy and policy. The next section seeks to elaborate, briefly, on this.

6. STRATEGIC PLANNING AND THE PUBLIC POLICY PROCESS

A standard dictionary definition serves as a good beginning. The American
Heritage Dictionary (1995) defines strategy as the science or art of military
command as applied to the overall planning and conduct of large-scale military
operations. The Oxford English Dictionary (2001), on the other hand, defines
strategy as either a plan designed to achieve a particular long-term aim, or the

art of planning and directing military activity in a war or battle.

Interestingly, in the public sector, Bryson (1995:2) defined strategy as a pattern
of purposes, policies, programmes, actions, decisions or resource allocations
that define what an organisation is, what it does, and why it does it. In the private
sector, Andrews (1971:66) referred to strategy as a rivalry among peers, while
Ohmae (1982:110) maintains that the object of strategy is to bring about
conditions favourable to one’s own side, judging the right moment to attack or
withdraw. Porter (1980:25) views strategy as a broad formula for how a business
is going to compete, what its goals should be, and what policies will be needed to

carry out those goals.

While so many definitions have been provided by various scholars, converging

and or diverging, it is apparent that before an organisation sets out to establish
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planning systems it should be clear about the purposes that these systems will
be designed to serve. In other words, the organisation must possess some
overall strategy or policy. Often the words ‘strategy’ and ‘policy’ are used
interchangeably by managers, management educators and scholars. Birdsall
(2004:13) expresses explicitly this confusion over the casual synonymous use of
strategy and policy when he says that “... we have strategies that implement
policies and, at the same time (italic. own emphasis), policies that implement
strategies.” Birdsall is supported by Rumelt (1994:1) who states that some
scholars even go to the extent of referring to strategic management as policy. For
instance, Stone (1997:259) claims that policy actions are ongoing strategies.
Porter (1980:25) maintains that a strategy includes policies needed to carry out
organisational goals. Liddell-Hart (1954:321) defined strategy as the art of
distributing and applying military means to fulfill the ends of policy. Bryson
(1995:32) regards strategy as policies that define what an organisation is, what it

does and why it does it.

It appears that a primary difference between strategy and policy is how they are
viewed in the private and public sectors. In the private sector policy is often
considered a company regulation or procedure. Policies are used to implement
actions (strategies) or as rules to set guidelines for procedures. In the public
sector policy is more often referred to in terms of complex fundamental issues
that require resources and time to resolve such as health care, national defense
or tax policy. In that context, strategies are used to implement the policy

objectives.

De Coning (in Cloete & Wissink, 2000:11) reveals that there is no universally
accepted definition of public policy. However, an adequate framework of
definitions enables one to explore the multi-dimensional nature of policy, to
establish the key elements of definitions in the field, and generate a working
definition. For instance, the following are a few definitions of public policy that

have emerged over time:
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Ranney (1968:7) defines policy as a declaration and implementation of intent
while Easton (1953:129) defines policy as the authoritative allocation through the
political process, of values to groups and individuals in the society. Hannekom
(1987:7) states that policy making is the activity preceding the publication of a
goal, while a policy statement is the making known, the formal articulation, the
declaration of intent or the publication of the goal to be pursued. Policy is thus
indicative of a goal, a specific purpose, a programme of action that has been
decided upon. In this regard, policy, in the public sector context, makes known
the specific societal development goals to which resources will be allocated for
attainment of the policy. Resources are allocated to programmes that implement
the policy. In the public sector context, another concept of programmes is often
utilised to refer to strategies that are employed to realise policy goals, bringing in
a further confusion. However, as this is the study of the public sector the
relationship between strategy and policy will be defined as is commonly done in

the public sector, and, in particular, in terms of the public policy impact chain.

A distinction should, therefore, be made between a policy and a programme to
ensure that this study is grounded on an acceptable methodological approach.
While Ranney (in Cloete & Wissink, 2000:11) defines a policy as a declaration
and implementation of intent, Van Baalen (in Cloete & Wissink, 2000:191)
contends that policies are implemented through programmes. Programmes
consist of a series of activities undertaken by government departments in a
coordinated manner. Programme activities are called projects, and projects are,
thus, building blocks of programmes. This linkage between policies, programmes

and projects can be illustrated as in Figure 9 below.
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Figure 9: Public policy impact chain, including programme and projects
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The above analysis has yielded a better understanding of the difference between
a policy and a strategy in the context of the public sector. Austin (1990:62)
contends that a government has a goal to achieve based on the mandate that the
electorate has given the government that is in power. A goal of government finds
expression in a myriad of policies that public institutions are expected to
implement. The public institutions will, as part of policy implementation mobilise
other stakeholders outside the state machinery towards the implementation of

public policies and, hence, achievement of the government goals.

It, therefore, stands to reason that in the context of the public sector, strategy
follows policy. A strategy is a tool of policy implementation. Public policy, for
purposes of comprehension, is understood to follow five broad phases of
development: policy formulation, policy adoption, policy implementation, policy
monitoring and evaluation, and policy review. If the strategic planning process is

aimed at generating a set of strategies for implementing government policies, the
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strategic planning process (as an event) happens at the commencement of the

policy implementation phase.

7. CONCLUSION

While strategic management, either as an organisation-wide task, a management
approach, a function, or a process is said to originate from the private sector, it is
interesting to note that strategy as a concept has always been traced back to
military function in the Eastern and Western worlds, which under no
circumstances can be regarded as a private sector activity. This chapter has
undertaken a review of the historical development of strategic management,
considering applicable concepts, strategic philosophers, strategy perspectives,
hierarchy of strategy, the relationship between strategy and policy, and the key

elements of the generic strategic management process.

In considering the definition of strategy concepts, the review has examined those
that pertain to this study such as strategic management, strategic planning,
operational planning, goals, objectives, performance targets and indicators. It has
also been revealed that strategy exists at three levels within an organisation,

namely: organisational; functional; and operational.

It appears that while the concept of strategy originated from the military in terms
of strategic thought and analysis, as expressed in the writings of philosophers
such as Sun Tzu, Chandler, Ansoff, De Guibert, and Clausewitz, with the
passage of time it has assumed organisational form, and developed into a sub-
discipline with theoretical perspectives such as the Porter's Competitive Analysis,
the Resourced-Based View, Organisational Economics, the Hambrick and

Fredrickson Framework, and the Balanced Scorecard.

This chapter has, furthermore, engaged the ongoing debate about the

relationship between strategy and policy or policy and strategy. Acknowledging
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that no direct answer can be provided for this, the analysis has concluded that
the relationship between policy and strategy is determined by the context in
which the strategy is formulated and executed. In the private sector strategic
planning precedes policy while in the public sector the opposite applies. The
public policy process that distinguishes between a public policy, strategy,
programme, and project has been explained to clarify this relationship in the

context of the public sector.
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CHAPTER 3

THEORY AND PRACTICE OF STRATEGIC
PERFORMANCE PLANNING IN THE
PUBLIC SECTOR

‘Strategic planning....is based on the premise that leaders and
managers of public and non-profit organisations must be effective
strategists if their organisations are to fulfill their missions, meet their
mandates, and satisfy constituency in the years ahead.” (Bryson,
1995:9)

INTRODUCTION

In the preceding chapter an in-depth analysis of strategic management theory
was undertaken. Planning is part of a larger system of strategic management and
leadership and, in the public sector, it is informed by and gives effect to a

plethora of public policies that are an embodiment of peoples’ needs.

In this chapter, attention will be devoted to how strategic planning as a
management function has (and is) evolving in public sector organisations, the
generic process of strategic planning as it applies to the public sector, the public-
private sector distinction, and some of the difficulties associated with strategic
planning in the public sector. This chapter concludes by conducting a brief
comparative review of international precedents in respect of public sector

strategic planning as a management reform.
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It is important to note, at this stage, that the main purpose of this chapter is, in
proceeding from the unveiling of strategic management history and foundations
in the previous chapter, to begin providing a broad public sector theoretical
context within which the study problem should be located. This will, in turn,
highlight that the findings emanating from the study are influenced by sector-

specific practices and nuances with respect to strategic planning.

1. STRATEGIC PLANNING IN PUBLIC SECTOR ORGANISATIONS

According to Baile (1998:11), public sector organisations adopted the ideas of
corporate-style strategic planning in the 1980s and started applying these to
government agencies. Most approaches were based on previous corporate
strategic planning models and included variations that accounted for public
sector aspects. Many writers hold the view that to be successful the strategic
planning and implementation process should have specific elements that reflect
the unique nature of the organisation and its environment (Edie, 1989:45;
Korsten, 1991 in Baile, 1998:33)). However, Bryson (1995:88) contends that, for
the public sector, a strategic planning process can provide qualitative
improvements to the design process over conventional long-range planning.
Bryson’s reasoning is that strategic planning is more issue-oriented in public
organisations and, therefore, more suitable for politicised environments. The
issues approach to public sector strategic planning is particularly appropriate
because political decision-making starts with issues, and strategic planning is

more useful for addressing and informing these issues.

The time lag in adopting strategic planning in government agencies was largely
due to the perception that strategic planning was more suitable for business. This
reluctance to embrace strategic planning was based on concerns such as:

e Planning is usually driven by yearly budget or appropriation cycles.

e There is less control over administrative systems in bureaucracies as

compared to businesses.
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e A ‘bottom line’ does not exist for most public organisations.

e Quatitatively measuring progress in respect of many social problems is
difficult.

e Laws and policies established by the political authority determine what public
organisation does (Baile, 1998:15).

Managers in public organisations operate in a more complex environment
compared to those in the private sector. They must deal more directly with
questions of values, and democratic principles must underpin the process (Ring
& Perry, 1985:108). These principles have implications for both the planning
content and its process. For example, the process should be inclusive and open
to embrace the organisation’s stakeholders and constituencies. The goals and
objectives defined in the formulation of plans should conform to legal mandates
and direction and should be based on values such as equity and fairness.
Political influences have a profound effect on the process and feasibility of
achieving specific objectives (Downs, 1966:8). Even though these concerns
represent formidable obstacles to strategic planning in public sector

organisations, authors have proposed models and techniques to deal with them.

Bryson (1995:67), for example, proposes a model that centres on issue
management. Issues are generated from a number of factors, but explicit
attention is given to political influences of the agency as a major driver of
strategy. Koteen (1991:57) also advocates a focus on the management of
strategic issues as a core concern for public and not-for-profit organisations. Nutt
and Backoff (1992:16) offer a choice of high-action type strategies for public

sector organisations that are matched to the public environment.

Importing private-sector strategic planning practices into public sector
organisations requires that attention be paid to the differences in the context in
which planning takes place. These differences not only affect the completion of

the planning process, but also the difficulty of implementation and the ultimate
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success of the planning enterprise. Although there are many differences to
consider, Campbell and Garnett (1989:33) suggest two that stand out as most
important. Firstly, in private organisations, business strategies tend to be more
clearly defined and relate to products, market share, return on investment, and
profitability. Policies and strategies in public sector organisations are more
ambiguous, more difficult to measure, and frequently address broad social
issues. Secondly, in private organisations, strategy development and
implementation are primarily confined to participants within the organisation and
the strategy is for internal use. Strategies in public sector organisations have
significant external input, and implementation depends on the cooperation of

administrative and political oversight bodies and constituent groups.

For some, the pluralist nature of democratic governance casts doubt on the
prospects of successfully undertaking strategic planning in public sector
organisations. William and Morrow (1987:163) describe the effect of pluralism as
follows:
‘Pluralism forces public administration to forfeit its ability to do rational,
comprehensive planning because planning and pluralism are rooted in
different assumptions about government. Planning is substantive in
nature and focuses on the ends of governmental activity. Pluralism is
procedural in character and focuses on providing interest groups

access to centres of decision.’

Eldridge (1989:25) examines the underlying concepts that affect the success of
strategic management in government and argues that cultural distinctions dictate
different approaches to strategic planning in business and government and
create different expectations for the successful implementation of strategic plans.
He suggests that these distinctions can be organised into seven main
propositions as follows:

e Governments have less competition than business. Governments do

compete with each other for resources and, in some cases, with the private
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sector (such as in privatisation studies). However, in many cases,
governments have the monopoly in respect of service delivery, and there are
therefore no powerful incentives to maintain a competitive edge. As a result,
one of the main reasons for strategic planning in business, to be competitive,
is not felt as strongly in government agencies.

Customer influence is likely to be weaker in government. Governments
do not depend on customers for resources. Their revenue is derived from
appropriations, and they are not dependent on how the customer feels about
their products or services. Even if there is customer demand imposed on an
agency, governments are reactive, responding to this demand rather than
seeking out customer needs, as private sector companies do. Strategic
planning is highly dependent on determining future market requirements, and
substantial effort is devoted to scanning the environment for this purpose. It
is not impossible for government agencies to have a customer base, but
identifying this base and tapping into it for strategic planning purposes is
difficult in government.

Measuring governmental work performance is more difficult. There are
greater restraints on rewards and punishment in government systems.
Businesses normally use financial means to measure performance, and the
data for these measurements are readily available. Few government
agencies are in a similar position. Governments find it difficult to establish
yardsticks to measure performance in many programmes, especially in the
area of social programmes. Measurement is a fundamental part of strategic
control.  Without measurement there is no means of feedback and
evaluation.

The rapid turnover of governmental leaders causes instabilities that
inhibit the process of developing and sustaining a long-term strategic
direction for the organisation. For example, politically elected officials and
appointees change at a more frequent interval than leaders in the private

sector. The time perspective of political leaders is short; they want to

63



introduce their ideas quickly and see results. This short-term perspective is
not particularly suitable for strategic planning.

Governments have more stakeholders and are subject to greater
outside influence than private companies. There are often political forces
imposed on a government organisation from constituencies, legislative
oversight bodies, and other stakeholders that can overwhelm any attempt to
set goals using classical strategic planning processes. Most often, strategic
planning in business is based on a high degree of rationality, and plans are
developed using analytical models and techniques. Politics influences the
allocation of scarce resources and decisions are more subjective and based
on non-rational logic.

Governments normally have far more purposes than do private
companies. Reducing the scope of programmes in government is a difficult
proposition mainly because these programmes have societal purposes, such
as improving the education system or helping the disenfranchised to secure
meaningful employment. Strategic managers in business must adjust the mix
of products and services in rapid response to the market, independent of
considerations about societal value.

Government supervisors are more likely to view themselves as
specialists rather than managers. Managers are concerned with directing
the organisational unit to produce a profit, and specialists have allegiance to
their occupational discipline. The idea of a specialist is enhanced by the
protective nature of civil service rules and procedures that protect
government workers from being fired without reduction-in-force due process.
All this contributes to a sense of stability and aversion to risk, which are not

conducive to the innovative spirit of strategic planning.

The lack of a well-tested model for public sector strategic planning causes some

managers and planners to be skeptical that the promise of this management

reform can be realised. As mentioned previously, despite concerns about the

differences between public and private sector organisations, these have not
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inhibited the introduction of strategic planning in government, and many writers in
the field advance strategic planning as a sound approach to effectively managing
public sector organisations. However, the the extent to which strategic planning,
as a management approach, assists in making public organisations effective is
dependent upon whether the “publicness” of the organisation is considered when

strategic planning systems are designed and implemented.

2. PUBLIC-PRIVATE SECTOR DISTINCTION

Much of the writing that addresses the public-private dimensions of organisations
is found in the literature on public management. Some of the literature draws a
clear distinction between public and private organisations, focusing on
differences between the public and the private sector (Allison, 1983:18; Moe,
1987:77; Perry & Kraemer, 1983:11). Most of these differences between public
and private organisations are attributed to economic and political conditions, and
the effect these conditions have on the organisation’s external relations and
internal processes (Rainey, 1983:39). Wamsly and Zald (1973:6) draw the
distinction based on who owns the organisation and how it is funded. These
authors contend that public organisations are owned and funded by government,
while private organisations obtain funding from private sources, such as market
transactions. Others have argued that private and public organisations are very
similar and that management roles and processes can be transported between
the organisations (Allison, 1983:4; Lau, Newman & Broedling, 1980:96; McCurdy,
1978:152; Meyer, 1979:200).

In a nutshell, private organisations are subject to the “authority of the market” and
provide goods based on consumer demand. Public organisations are significantly
less market-driven and acquire their resources from political processes. In the
public sector, clients of an agency are often provided a service that is legislated,
both the service itself and the amount delivered. Decision-making about what

goods and how many to produce, in the public sector, is a complicated process
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that includes a quasi-market element through constituent and special-interest
feedback and the election process. The result of research in this area is a
dichotomous classification of public and private organisations, implying that
public organisations are clearly different and warrant their own treatment in

organisational theory.

Others argue that a simple public-private dichotomy is not realistic as a
classification scheme, and there is instead a blurring between the two sectors
that allows for mixed public-private organisations (Bozeman, 1984:17; Bozeman,
1988:43; Emmert & Crow, 1988:73; Muslof & Seidman, 1980:86). Bozeman
(1987:99) has advanced a conceptual framework that addresses an
organisation’s degree of publicness, as a general measure of governmental
influence. Different levels of publicness can be associated with different kinds of
organisational behavior. Publicness depends on the relative mixture of political
authority and economic authority. Less public organisations are subject to
constraints of economic authority embedded in the market and are subject to less
political authority whereas the opposite it true for public organisations. For
Bozeman (1984:102), the most significant factor driving the degree of publicness
is the external political influence on the organisation. His theory of public
organisations adopts a fundamental assumption that publicness is multi-

dimensional.

The dominant assumption of Bozeman’s multi-dimensional approach is based on

political economy and resource dependency theories of organisations. According

to Bozeman (1984:49):

e The publicness of an organisation is not an absolute quality but a matter of
degree.

e Much of the organisation’s behavior is poorly explained by the rational choice
models and is better accounted for in terms of constraints imposed by

external actors.
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While a variety of external influences constrain the organisation, those
influences flowing from government entities account for the public character
of organisations.

The publicness of organisations requires a redefinition of organisational
effectiveness; a definition that views an organisation less as an agent for the
achievement of internally devised rational goals, and more as an entity

serving multiple constituencies (both internal and external).

Bozeman (1984:104) characterises public and private organisations along four

dimensions that he contends define processes in organisations. These

dimensions are:

Establishing and maintaining the organisation.
Structuring the organisation.
Resourcing the organisation;

Setting and seeking goals.

Table 2 below is offered by Bozeman as a way of showing how these processes

can help identify where a particular organisation falls on the public-private

continuum.

Table 2: Bozeman’s Public-Private Continuum

PUBLIC ROLE PROCESS PRIVATE ROLE

Discretionary legislative | Resources Profits from sales in private
appropriations markets

Creation (abolition) by | Life-cycle Creation (abolition) subject only
government mandate to private market

Structures set by | Structure Structure independent of
government mandate government constraints

Goals set by government | Goals Goals independent of
mandate government constraints

(Source: Bozeman, 1984:106)
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Rainey and Perry (1992:55) address the nature of management and

organisations in the public sector with regards to the distinctive characteristics of

public organisations and management. . These authors reviewed the research on

the public-private distinction topic and concluded that:

e The most general management and organisation theory does not recognise
the theoretical significance of the distinction issue.

e There are two divergent views of the distinction: economic and political.

e Until recently, both economists and political scientists have paid little

attention to the managerial characteristics of public bureaucracies.

In calling for additional empirical research on the significance of publicness as a
determinant of organisational behavior, Bozeman (1984:105) argues that
publicness should be viewed as an external organisational constraint on the
organisation’s activities, and comparative research should investigate the
relationship between publicness and organisational effectiveness, especially
goal-related effectiveness. He also suggests that the dimensional approach
would be suitable to investigate the transferability of management innovations

between the sectors.

Rainey (1989:42; 1991:107) furthermore classifies public-private differences into
three categories:

e Environmental factors.

e Organisation-environment transactions.

e Organisational roles, structures and processes.

Each of these categories will be briefly outlined below.
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2.1 Environmental factors

The environment of public organisations has frequently been used to explain the
public-private distinction. Typically, these explanations involve comparisons of
differences between public and private ownership and the legal basis of the
organisations. Some of the specific differences relating to the organisation’s
environment are as follows:

e Elaborate and intensive formal legal constraints due to an oversight by the
legislative branch, executive branch hierarchy, oversight agencies and
courts.

o Constraints on domains of operations and procedures.

0 Less autonomy assigned to managers to make choices.

o Proliferation of formal administrative controls.

o0 Large numbers of external sources of formal authority and influence, with
greater fragmentation among them.

e Intensive external political influences.

o Diversity and intensity of external informal political influences on
decisions (political bargaining and lobbying, public opinion, interest
groups, and client constituent pressures).

o0 Need for political support from client groups, constituencies and formal
authorities, in order to attain appropriation and authorisation for actions
(Birdsall, 2004:205).

2.2 Organisation-environment transactions

Public organisations do not rely on market mechanisms to interact with their
environment. Their decisions are subject to public debate and they are often
concerned with broad societal issues. The following are some of the features
distinguishing public from private organisations with respect to organisation-
environment transactions:

e Mandatory financing of some activities and programmes.
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e Level of scrutiny of public managers.

e Scope of concern (such as, general public interest) (Birdsall, 2004: 206).

2.3 Organisational roles, structures and processes

Differences in the environments of public and private organisations produce

differences in managerial roles and organisational characteristics. These include

the organisation’s goals, administrative authority, leadership practices,

structures, incentives, and individual and organisational performance. These

manifest themselves in:

e Goal ambiguity, multiplicity and conflict:

0]

Vagueness, intangibility and difficulty in measuring goals and
performance criteria. Goals are more debatable and value-laden, e.g.
defense readiness, public safety, clean environment, better living
standards for the poor, quality of household life, sustainable human
settlements.

Multiplicity of goals and criteria, e.g. efficiency, public accountability and
openness, fairness and due process, social equity and distribution
criteria.

Conflicting goals of diverse constituencies and political authorities
involving trade-offs, e.g. efficiency versus openness and public scrutiny,

efficiency versus due process and social equity.

e Administrative authority and leadership practices:

(0]

Lack of decision-making autonomy and flexibility due to elaborate
institutional constraints and external political influences. More external
interventions, interruptions and constraints.

Weaker authority over subordinates and lower levels due to institutional
constraints (e.g. civil service personnel systems, purchasing and
procurement systems) and external political alliances of sub-units and

subordinates (e.g. with interest groups, legislators).

70



0 Reluctance by higher level managers to delegate authority, and the use
of formal regulations to control lower levels.

o Frequent turnover of top leaders due to elections and political
appointments, creating more difficulty in implementing plans and
innovations.

Organisational structure:

0 Red tape and elaborate bureaucratic structure.

0 Extensive and complex organisational dependencies.

0 Lack of clear responsibility and authority.

Incentives and incentive structures:

o Greater administrative constraints on the administration of extrinsic
incentives such as pay, promotion, and disciplinary action.

o0 Weak link between extrinsic rewards and performance.

Organisational and individual performance:

o Individual and institutional aversion to change and risk.

o0 Lack of meaningful performance measures for the organisation and its
programmes and employees.ate of turnover of personnel (Birdsall,
2004:211).

DIFFICULTIES ASSOCIATED WITH STRATEGIC PLANNING IN PUBLIC
SECTOR ORGANISATIONS

In reviewing the literature on public organisations, Melamid and Luck (1994:237)

identified three areas that they believe must be addressed if these organisations

are to adopt private sector management processes. These areas are:

Multiple and conflicting goals.
Constraining financial, legal, contractual, and organisational practices.
Difficulties in aligning actions of individual members of the organisation with

its goals.
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These areas represent constraining forces that inhibit the adoption of managerial
innovations such as strategic planning in public organisations. These areas are

reviewed in more detail below.

3.2 Goal conflict and ambiguity

According to Miller (1989:321), in view of the fact that setting goals for
governmental organisations or agencies is a highly political process, the
tendency is to make the goals all things for the people. Substance gets flushed
out in the process of political negotiation and agreement is achieved at the
expense of goals that are ambiguous and sometimes conflicting, and hence quite
difficult to implement. Many authors have emphasised the diverse and
ambiguous nature of goals in public organisations (Banfield, 1975:40; Rainey,
Backoff et al, 1976:87; Dahl & Lindhlom, 1953:33; Buchanan, 1974:22).
Interestingly, although the literature emphasises the problem with goals in the
public sector, Lan and Rainey (1992:41) report empirical evidence to the
contrary. They found that public managers perceive their goals as clear and

achievable, but this may depend on the relative publicness of the organisation.

3.2 Constraining financial, legal, contractual and organisational practices

Various constraining factors manifest themselves in several ways in the course of
strategic planning in public organisations. For example, resources in public
organisations are subject to political forces which make obtaining funds more
complicated in comparison with market-based approaches. There may not be
political support to fund strategic initiatives even though there is a customer
demand. In addition, implementation may face bureaucratic hurdles, with
personnel rules and regulations and scrutiny from oversight bodies. The
pervasiveness of this difficulty is demonstrated by the number of writers who
have argued that these types of constraints are sources of problems for
managers in public organisations (Banfield, 1975:67; Blumenthal, 1983:104;
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Buchanan, 1974:42; Meyer, 1979:77; Mintzberg, 1987:89; Rainey, 1983:108;
Warwick, 1975:361).

Rainey et al (1973:238) argue that the formal, legal environment of government
organisations is the source of limitation on the autonomy and flexibility of the
public organisation and its managers. Governmental organisations are legally
authorised institutions and consequently have their ‘purposes, methods and

spheres of operations defined and constrained by law’ (Rainey, 1973:239)

Managers of government agencies do not have unlimited discretion to set the
strategic direction of the organisation and decide how strategies will be
implemented. They must adhere to the legal requirements that circumscribe the
agency’s mission and operations. These managers are also agents of the people
and stewards of the democratic process and are morally obligated to embody the
public interest and the constitutional governance process during strategic

planning (Wamsley, 1987:48).

Making strategic changes may also be hampered by a bureaucratic culture
derived from the rule-based environment of public organisations, which tends to
support behaviours that maintain the status quo by relying on long-established,
elaborate legal and procedural guidelines to guide decisions and actions (Downs,
1966:111).

3.3 Organisational alignment

According to Allison (1983:18), organisational alignment has internal and external
dimensions. Internal alignment refers to matching the individual’'s goals with the
organisation’s goals. This alignment is significant for strategic planning because
it refers to the tension between agency leaders aligned to the political process
and professional bureaucrats who are normally sympathetic to the needs of the

agency’s clients. External alignment involves the degree of match between the
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agency’s strategy and the preferences of the political authorities and other
stakeholders. Stakeholder diversity and dispersion can be a source of conflict for
the agency as it attempts to accommodate views of interest groups and the

public.

Political actors weigh into the process of formulating and implementing strategic
goals to make sure their objectives are met, especially if the goals are
ambiguous and conflicting. The tension between political appointees and
professional bureaucrats is complicated by the relatively short tenure of political
appointees and their perceived need to implement the administration’s agenda
quickly (Allison, 1983: 284).

Table 3 below presents a summary of the sources of difficulties regarding

strategic planning in public organisations.

Table 3: Sources of difficulties of strategic planning in the public sector

Goals Goal conflict

Goal ambiguity

Organisational constraints | Constraining financial practices

Constraining legal practices

Constraining contractual practices

Constraining personnel practices

Organisational alignment | Conflict between individual and organisational goals

Conflict between political leadership and agency strategic

goals

Lack of alignment among executive branch objectives and

agency strategic goals

Lack of alignment between legislative branch objectives

and agency strategic goals

Lack of alignment between judicial branch objectives and

agency strategic goals

Lack of alignment between constituent group objectives and
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agency strategic goals

Performance measures Inability to set meaningful measures of performance for the

strategic plan

Difficulty with assigning responsibility and accountability for

the plans and goals

Organisational culture Unwillingness of key organisational leaders to embrace

strategic change

Risk avoidance behavior by organisational leaders

Source: Allison, 1983: 286)

4. COMPARATIVE REVIEW OF SELECTED INTERNATIONAL CASES OF
PUBLIC SECTOR STRATEGIC PLANNING

Baile (1998:6) holds the view that strategic planning for public sector
organisations is a relatively new phenomenon compared with the extensive
experience in the private sector. Some public sector organisations have
considerable experience in related fields such as urban planning, with little
history of strategic planning. The earliest instance of strategic planning in federal
government agencies can be traced back to the 1980s, compared to the 1960s in

the private sector.

Strategic planning in private organisations is often considered a crucial
managerial activity aimed at ensuring competitive advantage for the firm. In this
instance a firm seeks to align itself with anticipated changes in its environment,
and the overall goal is economic and all about increasing market share. As such,
strategic planning concepts and methods were, for some time, not readily
adopted by public organisations because they were viewed as failing to account
for political factors and organisational constraints. Accruing benefits from
strategic planning in public sector organisations has involved changing
expectations from improving company bottom-line to assisting government

agencies to be more relevant, efficient, and responsive to societal needs.
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Halachmi (1993:78) points out that although strategic planning for public
organisations has received much attention and has been widely advocated, it
does not have an impressive record of success and there are few accounts of
what went wrong and why in cases where it has been implemented. Nutt and
Backoff (1993:112) contend that public sector organisations continue to import
private sector strategic management approaches which make assumptions that
are not valid for their particular context. These assumptions include the following:
e That public sectororganisations have clear goals.

e That public sector organisations have a profit-making or economic purpose.

e That public sector organisationws have unlimited authority to act.

e That public sector organisations implement a plan within a multi-dimensional

system of actors.

Despite these challenges, within a global context, governments have continued
to embrace strategic planning and performance measurement to guide the
process of translating policy imperatives or goals into programmes and projects
that meet societal needs. Some of the international experiences of note are

discussed below.

4.1 United States of America

The Government Performance and Results Act (GPRA), 1993 was enacted by
the Senate and House of Representatives of the United States of America in
1993. This Act came out of a realisation of the following:

e Waste and inefficiency in federal programmes which undermined the
confidence of the American people in the Government and reduced the
ability of the federal government to adequately address vital public needs.

e Federal managers that were seriously disadvantaged in their efforts to
improve programme efficiency and effectiveness because of insufficient
articulation of programme goals and inadequate information on programme

performance.
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e Congressional policy making, spending decisions and programme oversight
that were seriously handicapped by insufficient attention to programme

performance and results.

In view of the above, the key purposes of the Government Performance Results

Act, 1993 was to:

e Improve the capability of the federal government by systematically holding
federal agencies accountable for achieving programme results.

e Initiate programme performance reform with a series of pilot projects that
were driven by setting programme goals, measuring programme
performance against targets, and reporting publicly on their progress.

e Help federal managers improve service delivery by requiring that they plan
for meeting programme objectives and by providing them with information
about programme results and service quality.

e Improve Congressional decision making by providing more objective
information on achieving statutory objectives, and on the relative
effectiveness and efficiency of federal programmes and spending.

e Improve internal management of the federal government.

The GPRA,1993, furthermore, provided guidelines to federal agencies and
mandated them to develop and submit strategic plans, annual performance
plans, and programme performance reports, within specified timelines, in each
year, to the Director of Office Management and Budget, the President and

Congress.

Of note, in terms of the introduction of the GPRA in the USA, is that this Act was
enacted in 1993 for full application in 1997. However, the years 1998 and 1999
were set aside for piloting the implementation of the Act in selected federal
agencies prior to expanding its application to other agencies, thereby
establishing a window period for piloting the Act. Further to this, the Act provided

for mandatory training of managers and employees on the development and use
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of strategic planning and programme performance measurement tools and

systems.

4.2 Caribbean Islands

The Caribbean Forum (CARIFORUM) is a group of fifteen Caribbean states,
including the Dominican Republic, that was established in 1992 with the
purpose of serving as a base for engaging on an ongoing economic dialogue with
the European Union. CARIFORUM member states established a Working Group
on Public Sector Reform to review and recommend programmes aimed at
achieving a harmonised and sustained approach to public sector reform and
modernisation in the Region, with particular reference to defining the legislative,
human resource and overarching institutional arrangements supporting the
reform process. The inaugural meeting of the Working Group was held on 8
December 2000 (CARICAD, 2000:16).

The idea for establishing a Working Group on Public Sector Reform was
conceptualised in November 1998 by a Ministerial Consultation of the Caribbean
Centre for Development Administration (CARICAD). The CARICAD member
countries under the auspices of the three-year CARIFORUM European
Development Fund (EDF) Project on Strategic Planning in Public Services. The
inaugural meeting of the Working Group comprised Ministers of Government of
Antigua and Barbuda, the Bahamas, Belize, Saint Lucia and included executive
level officials from the same countries including Barbados, British Virgin Islands,
the Commonwealth of Dominica, the Dominican Republic, Grenada, Jamaica,
Saint Kitts and Nevis, Saint Vincent and Grenadires, Sunname and Trinidad and
Tobago. The deliberations of the first meeting of the Working Group were
assisted by a draft Preliminary Report on the Diagnostic Review of Strategic
Planning in CARIFORUM Member States (CARICAD, 2000:18). Deliberations by
Member States of CARIFORUM culminated in a few common areas that required
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focus by all to entrench the strategic planning process within their public

administrations.

These cross-cutting issues are presented in Table 4 below.

Table 4: Strategic planning gaps and outcomes in CARIFORUM Member

States

Gaps Desired outcomes

Restructure and realign | Enhanced cross-sectoral efficiency and effectiveness.
government ministries.

Reforms in national Civil | Create the enabling environment for strategic planning,

Service legislation and related

institutions.

performance-based management, decentralised
management, a system of discipline, and incentivise

public officers on the basis of productivity.

No strategic planning culture

and no coordination and

effective  dissemination  of

programmes and policies

Strengthen and empower units responsible for

coordinating public sector reform so that they
communicate on reform policy and programmes within
countries.

Organise and provide training of trainers on strategic
planning and performance measurement to build and
sustain planning capacity in countries.

Develop a training plan addressing all components of

public sector reform.

Human resources
management and information

systems are inadequate.

Integrate information technology for human resources

management in public administrations.

Low tolerance, understanding
and commitment to public

sector reform.

Drive reform from the highest political level, and
develop programmes aimed at fostering a climate of

continuous and cultural change at societal level.

Hesitance or confusion over
the direction which public

administrations are to follow.

Define a regional paradigm in which reform and

strategic planning will be pursued.

(Source: CARICAD, 2000:18)
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With the above gap analysis and determination of expected outcomes, the first

meeting of the Working Group on Public Sector Reform concluded with a set of

agreed-upon immediate priorities that were to be followed up by the Select Sub-

Groups or Task Teams of the Working Group. These areas for immediate

auctioning were:

To review the legislative and constitutional requirements for the
institutionalisation of strategic planning and performance-based assessment
for the Regional Public Sector. The main output of this exercise being the
production of model legislation or guidelines for states to achieve this
institutionalisation.

Creating a programme of continuous learning and training for all managers in
the region’s public sector, giving particular focus to training in respect of
strategic planning and its related tools for implementation. The main output of
this exercise being access to a comprehensive regional learning mechanism
geared to implementing and maintaining a harmonised system of
performance-based public management, emphasising the tenets of merit,
mobility and motivation.

Shaping a regional paradigm for strategic planning and reform, including the
definition of necessary institutional structures, systems and processes. The
main output of this exercise being the development of a reform prototype
which could be used in a selected country.

Developing a system to achieve the fullest commitment and integration of
reform policies with trade unions, the private sector, and the other relevant
social partners, giving attention to the inclusion of public participation or

awareness initiatives, and relations with the media to achieve this goal.
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4.3 Tanzania

Soviet-style central planning was introduced in Tanzania in the 1970s following
the promulgation of the Arusha Declaration in 1967 (Mjema, 2000:10). According
to Rweyemamu (1964:45), the very first comprehensive statement of the
country’s economic policy after its independence is found in the first Five Year
Plan for Economic and Social Development. The main objective of this Plan was
to raise the per capita Gross Domestic Product. This plan and other subsequent
plans failed to achieve the stated goals for various reasons. Once it became
evident that centrally planned economies often result in crises, and that the
command economy type of planning did not have a built-in mechanism to deal
with these crises, the government of Tanzania began to re-introduce planning
that relied on market forces.

The need to formulate a new economic and social development vision for
Tanzania emanated from the outcome of economic reforms, especially those that
had been pursued since the early 1980s. Subsequent social and economic
reform measures were thus a response to the persistent economic crises in the

country and globally.

By the mid-1980s the government of Tanzania realised that past development
policies and strategies were not responding adequately to changing market and
technological conditions in the regional and global economy, and were not
adapting to the changes in the domestic socio-economic conditions. As a
response to this, the Tanzanian government adopted socio-economic reforms in
1986. The reform measures were, however, found not to be adequately informed
by a national long-term development philosophy and direction, for them to be

owned and sustained by people.
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A national vision, Development Vision 2025 (Planning Commission of Tanzania,

1998:19) soon emerged. There are six basic components in this national vision,

namely:

Scope of a national development vision: This section gives, in general terms,
the development attributes which will characterise Tanzania by 2025.
Analysis of the previous national development vision: This section reviews
achievements, constraints and setbacks in previous national development
strategies.

Objectives of Development Vision 2025: This section outlines the objectives
of the national vision including achieving good quality of life for all, good
governance, the rule of the law, and building a strong and resistant economy
that can effectively withstand global competition.

Issues to be noted during the implementation of the Development Vision:
This section highlights the need for the Tanzanian society to unleash a
competitive development mindset and nurture a self-reliance culture.
Guidelines in the implementation of the Development Vision.

Preparation of an enabling atmosphere for implementation of the

Development Vision.

Experience in Tanzania has shown that, for the successful implementation of a

long-term strategic plan, it is necessary to have short and medium-term plans.

These plans provide an opportunity for policy makers to review their strategic

plans. In Tanzania, the Rolling Plan and Forward Budget, the Medium Term

Expenditure Reviews, and the Public Expenditure Reviews are examples of

those short and medium-term plans that are viewed as important in realising

strategic long-term goals.
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4.4 Botswana

The government of Botswana has, since independence, been concerned about

the quality of its service delivery and its ability to compete effectively in the global

market. Some of the issues that created a need for change included:

e Lack of proper planning and management of projects resulting in non-
completion of projects and cost overruns for others.

e Inefficiency in the management of resources resulting in serious resource
wastage.

e Insensitivity of the Public Service to the needs of the people.

e Absence of strategic plans at ministry level to facilitate effective
implementation and review of policy goals contained in the national
development plan.

e The need to be competitive in the global market (Mkhwa, 1997:11).

In response to the challenges that faced the government, a Presidential Task

Group was established in January 1997 to:

e Formulate a national vision that would guide national development planning.

e Take stock of the achievements in respect of the national aspirations set at
the time of independence.

e Formulate a set of aspirations that would be achieved by 2016.

In the case of Botswana, various ministries were expected to develop their
strategic and operational plans based on the sectoral policy priority areas defined
in the national development plan. A number of structures were created at
different levels in the hierarchy of the Public Service to facilitate the effective
management of reforms and ensure the coordination of the implementation of the
Vision 2016. These structures included:
e A Ministerial Performance Improvement Committee: This is a committee of
heads of departments within a ministry and is chaired by the Permanent

Secretary.
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e A Performance Improvement Committee-Force: This is a committee of all
Permanent Secretaries of ministries.

e An Economic Committee of Cabinet: This is a cabinet committee chaired by
the President. All Permanent Secretaries sit in this committee.

e The Vision Council: This was set up to manage the implementation of Vision
2016 in the Public Service, private sector and civil society organisations. The
Council is made up of all sectors of the economy which periodically report on
the status of the sectoral performance in the implementation of delivery
targets (achievement areas) set out in the Vision 2016 National Development
Plan. The Council has developed a monitoring and evaluation system to

track sectoral performance.

45 New Zealand

In New Zealand, the public sector reforms began in earnest around 1986. This
country set about establishing a management system that would provide greater
assurance of the quality of decision-making and the overall level of performance
(Matheson, Scanlan & Tanner; 1996:55). The most defining event in the New
Zealand public sector reform was the shift from centralised to decentralised
management. This pushed the need for intelligent decisions on resource
allocation down through the administrative chain to the point at which services
are delivered, forcing managers at every level to focus on the objectives of
national government. The process of clarifying objectives and demanding good
quality information on their achievement illuminated what public servants actually

do and assisted with decisions around resource allocation.

The strong need for developing a strategic approach to government in New
Zealand was matched by the readiness of Ministers and senior public servants to
take the reform model into a new phase. The national government made a public
commitment to a range of policy objectives over a longer period to 2010, known

as Path 2010 (Government of New Zealand, 2005). National government also
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decided to publish annual updates of progress towards realising those objectives.

Similarly, Ministers adopted this approach within their ministries.

Being strategic means being selective, sorting the critical few from the important
many, and giving that selection a ‘bite’ by shifting resource and demanding
performance sufficient to make the desired difference. New Zealand opted for a
working model of strategic management whose key design idea was simplicity.
The key elements of the design are:

e A selection of generalised, cross-portfolio policy objectives set by the Cabinet
(SRAs: Strategic Result Areas).

e A process for coordinating departmental contributions to those objectives and
making related resourcing decisions (SD: Strategic Dialogue).

e A set of critical medium-term commitments (KRAs: Key Result Areas) which
anchor departments’ contributions to the policy objectives through their
incorporation in the Chief Executive Officer Performance Agreement.

e A requirement that Chief Executives regularly report progress on those
commitments to their Ministers and the State Services Commission.

e An expectation that Chief Executives will ensure that their commitments flow

down through their departments’ management chain.

New Zealand's strategic planning reform commenced in 1993 when the
government published Vision 2010. According to Bjarnadotter (2007:5), the key
components of strategic management include:

e Long-term focus.

e Coordination of departmental contributions to long-term priorities.

e A common space between politicians and administrators.

e The focus on effectiveness and commitment to managing outcomes.
The initial reform efforts in New Zealand overlooked the above elements.
However, later on, these principles were incorporated in the future reform

process. A long-term focus was developed through the use of strategic result
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areas (SRAs) and key result areas (KRAs). The KRAs are set by departments
and tie in with the Performance Agreements of Chief Executives. SRAs are
developed through a strategic dialogue with the understanding that most SRAs

are cross-departmental.

The New Zealand model talks about a ‘purple zone’ describing the common
space between politicians and administrators. It is in the ‘purple zone’ where the

strategic result areas are broken down into key result areas.

4.6 Malaysia

Malaysia’s economy functions well in an extremely competitive East Asian
region, driven by a solid partnership between efficient public sector management
and a private sector entrepreneurial spirit (Thomas, 2001:73). In Malaysia the
Results-Based Management (RBM) tool for strategic performance planning was
introduced in 1990. RBM focuses on the appropriate and timely achievement of
relevant goals and objectives through strategic planning, systematic
implementation and resource application, performance monitoring, measurement
and reporting as well as a systematic use of performance information to improve

policy decision making and programme performance at all levels.

The early years of RBM stemmed from the Management by Objectives (MBO)
and the Programme Performance Budgeting System (PPBS) developed in the
1960s, which were early attempts to focus on results for the achievement of
objectives. However, these systems lacked detailed processes for
implementation. In the 1970s, the Logical Framework Analysis (LFA) approach
was introduced in an effort to better track implementation processes, flowing from

more sound planning. LFA then evolved into RBM.

Early versions of RBM were, however, focused either on the budgeting system or

on the personnel performance system, and there was minimal or no integration
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between the two. There was also minimal integration between the development
and operating budgets. Based on lessons learnt since the 1990s and the
identified shortcomings of the previous RBM system, a revised Integrated

Results Based Management System (IRBMS) was developed in 1999.

The IRBMS requires top management within the Ministry and Departments to be
actively involved in strategic performance planning, consultation efforts and
consensus building with lower management levels. The cornerstone of the IRBM
is its strategic use of the Programme and Activities approach within a long-term
macro-planning framework. Treasury drives the IRBM public sector reform and
the performance agenda. This allows the planning framework to be integrated
with the budgeting process so that managers can be held accountable for the
resources provided to them.

Malaysia maintains a national strategic plan that lays the foundation for focused
sector and programme level plans. According to Yoon-Moi (2009:3), Malaysia
has established a National Development Policy in the form of a Ninth Five Year
Plan 2006-2010 (Government of Malayisa, 2006:9). The Economic Planning Unit
(EPU) is the central agency that facilitates macro-planning. The draft plan passes
through Cabinet to Parliament for final approval and then returns to ministries for

implementation.

The Implementation and Coordination Unit (ICU) is an agency that is entrusted
with the role of coordinating and reporting to the Cabinet the status and progress
of government programmes. The ICU is placed under the Department of the
Prime Minister. The ICU has fourteen branch offices across the country.
Progress reports of all state Branch ICUs are submitted online to the
headquarters on a weekly basis. The headquarters ICU prepares a status report

of every project for the weekly Cabinet meetings.
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Other structures that are in place to assist with implementation coordination are
the National Action Council, the National Action Working Committee and the
Ministerial Action Committee. These structures are replicated at federal and

district level.

4.7 Uganda

According to Williamson (2003:3), Uganda is widely regarded as a country at the
forefront of reforming the budget systems to address the challenge of poverty
reduction. In the early 1990s, Uganda’s priority was to establish macro-economic
stability following a lapse in fiscal discipline which resulted in high inflation. A
combination of strong leadership from a merged Ministry of Finance and
Planning, and the introduction of budgeting instruments such as the Medium
Term Budget Framework (MTBF) as a means to control aggregate public

expenditure, resulted in a re-assertion of macro-economic discipline.

In 1995, the Medium Term Expenditure Framework (MTEF) started to be used as
a tool for addressing the inter- and intra-sector composition of budgeted
expenditures. Agencies were also encouraged to start planning and budgeting on
a sector-by-sector basis. From the mid-1990s, Sector Wide Approaches
(SWAPs) were promoted as a means of improving strategic planning and
implementation in the roads, education, and health sectors. This process was
strengthened through the introduction of District Oriented Budgeting (DOB).
Another key policy reform to highlight has been the introduction of
decentralisation through which the mandate for delivery of basic government

services was devolved to local governments.

Uganda’s long-term planning and budgeting will be clearly understood if viewed
from its Poverty Eradication Action Plan (PEAP). The PEAP was initiated in 1995
through a Task Force that was established and helped to facilitate broad

stakeholder engagement and dialogue. The PEAP was endorsed in 1997 and
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then revised in 2000. The PEAP sets out a comprehensive framework for
reducing poverty in the country and clearly articulates priorities for poverty

reduction, such as:

e Universal primary education.
e Primary healthcare.

e Water and sanitation.

e Agriculture extension.

e Rural roads.

Through various Sector Wide Approaches the various sectors have been
encouraged to develop long-term strategic plans with costed performance
targets. Local governments are encouraged to conduct participatory planning
and budgeting processes, involving all levels of local government. The main

planning tool is the three-year Rolling Development Plan.

Figure 10 below depicts the National Framework for Planning and Budgeting in

Uganda.
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Figure 10: National Framework for Planning and Budgeting in Uganda
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4.8 Key lessons of international comparative review of strategic planning

in public sector organisations

International experience has shown that:

e Planning is not a panacea for all the development challenges facing a
country. nor does it guarantee good outcomes. Good outcomes in terms of
development require solid institutions, a highly capable state, strong
relationships between the major social forces, and focus across-the-board
on the strategic objectives.

e Strategic planning and better management of development processes
require quality institutions.

e The systems, institutions and processes of strategic planning vary from
country to country, and are informed by the history, socio-economic
conditions, and culture of each country.
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Success in ensuring sustained growth and development depends largely on
the mobilisation of the public service and ensuring broad societal support
for the long-term vision.

Strategic planning interventions and reforms in public organisations succeed
when they have been introduced through some kind of authority, legislative
or otherwise.

Legislative guidelines that are introduced should provide space or a window
period for piloting, for the purposes of preparing for policy implementation,
awareness raising and capacity building.

At the centre of the public sector strategic planning reforms is a need to
institutionalise performance measurement across all government agencies
to improve efficiency and effectiveness and enhance responsiveness to
societal needs.

Political and administrative inter-sectoral working groups appear to be the
most viable option for steering integration and alignment across sectors and
spheres of government in decentralised systems. However, these cross-
functional committees should be properly conceptualised and managed
systematically from a strong coordinating centre that is empowered to direct
policy implementation and resource allocation across sectors.

It does appear that, as part of public sector reform, countries and various
sectors tend to define home-grown strategic planning paradigms and reform
prototypes which define the outcomes to be achieved and the structures,
systems and processes to be utilised to achieve these outcomes. However,
the generation of these prototypes should be achieved through the active
involvement of various stakeholder groups such as the private sector, trade
unions, civil society organisations, and the media to enhance the success of
their implementation.

Primarily, all countries have some strategic outcomes that should be
achieved, and these are inclined towards economic growth, social

development, and in many instances both. Strategic planning paradigms
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that are undertaken are intended to assist the country achieve these broad
development outcomes.

e Experience elsewhere shows that, to attain a long-term national development
vision in a decentralised system of government, there should be sub-
national, regional and local development plans with key result areas that
support the vision. Critically, these plans should be aligned with national
systems of budgeting and resource allocation and should be continuously
reviewed to take cognisance of the changes in the environment.

e Being strategic means being selective, sorting the critical few from the
important many, and giving that selection a ‘bite’ by shifting resources and
demanding performance sufficient to make the desired difference. In
following this approach, many countries are adopting simplicity in strategic
planning so that it is clear to all role-players which priorities have been
agreed upon, how and by whom will they be implemented, how monitoring
and evaluation will be conducted ,when and by whom reporting is expected,
and in which form.

e The selection of high-level strategic priorities and outcomes should be as a
consequence of strategic dialogue across and within sectors, involving both
politicians and administrators. Equally important, the coordination of
departmental contributions towards the attainment of long-term priorities
and outcomes of government should be a product of ongoing strategic
dialogue across and amongst sectors, with the understanding that most
outcomes (e.g. reduction of crime rates, poverty eradication) are cross-
departmental.

e |t appears that the Ministry of Planning which is usually seated in the highest
office of the State (e.g. Premier, Prime Minister, President) and the Ministry
of Finance (the Treasury) should always work together for the success of
public sector reform programmes and the performance agenda. This allows
the strategic planning framework to be synchronised with the budgeting

process so that implementing agents are held accountable for the resources
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allocated to them. No wonder, New Zealand has merged the Ministry of
Planning and Treasury into a single and strong coordinating centre.

e A key characteristic of developmentally successful countries is that they were
able to ensure that national development planning enabled resource
allocation and investment to be coordinated and undertaken in a spatially
targeted way. There is always value in making geo-spatial referencing one

of the core criteria for a credible development planning in the public sector.

5. CONCLUSION

Strategic planning, as a management reform programme, has been introduced
and internalised in the public sector almost twenty years after the private sector
embraced it. The institutionalisation of strategic planning in the public sector has
been marked by ongoing attempts by public and not-for-profit institutions to
embrace business management principles. While this has been happening, there
has been recognition on the one hand that the public and private sectors are not
necessarily the same, and yet on the other hand a viewpoint is emerging that for
the public sector to do things differently and better, it must embrace the private

sector philosophies and practices.

This chapter has also revealed that there is no theoretical framework for strategic
planning specific to the public sector. Both the public and private sectors share
the same principles of strategic management, and hence strategic planning, but
the difference lies with the philosophies underpinning their strategic planning.
While the private sector strategic management process is primarily in pursuit of
market value, and hence profit maximisation, in response to customer needs, the
public sector is more concerned with the attainment of broad social and
economic development outcomes of the state, and hence the improvement of the
quality of life of the citizenry. The business of government is meeting societal

needs through developmental programmes and appropriate resource allocation.
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It was noted that the public sector is still grappling with the challenge of
measuring performance. One reason being that the outcomes set, often tend to
be broad and ambiguous. Various measures are being explored on how the
developmental outcomes should be determined and realised through a
systematic process of planning, implementation, monitoring and evaluation.
Countries are therefore at varying degrees of progress in this regard, with the
emphasis of their strategic planning efforts more inclined towards an outcomes

based approach, citizen centredness, and performance management.

As will be discussed in the next Chapter, the public sector is, by its nature, rule-
driven. For any management reform to succeed it must be driven by appropriate
policies and legislation. These prescripts will seek to define the outcomes that
must be achieved by the reform process, the systems that need to be created,
the structures that need to be established, and the processes that need to be

followed order to achieve the set outcomes.

Apparently, global developments in strategic planning suggest that the outcomes
to be achieved at national level will usually be found in a national development
plan which outlines the national development vision and key cross-portfolio result
areas. The different spheres of government, sectors and state agencies,
thereafter, are required to align their policies, strategies and plans with the pre-
determined national outcomes. The private sector and other civil society

organisations should be mobilised to support the national development vision.

The next chapter will focus on the legislative and policy framework pertinent to

strategic planning in the South African public sector.
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CHAPTER 4

LEGISLATIVE AND POLICY FRAMEWORK
PERTAINING TO STRATEGIC PERFORMANCE
PLANNING IN THE SOUTH AFRICAN
PUBLIC SERVICE

“Operational planning and detailed infrastructure planning belong in
appropriate organisations, at appropriate levels. Operational plans
must take account of the broader national plan. The development of a
national plan would not remove the need for the Police Service to
continue to plan for the reduction of crime, for Water Authorities to
continue to plan for the supply of water to economic centres and
households. Each department, sphere of government and state
agency should therefore have planning capacity. The outcomes of
their planning should feed into the development of the national
strategic plan. The national strategic plan would, in turn, define high-
level outcomes and impacts. Sector plans would take account of the
national plan and define what roles sectors would play in achieving the
outcomes defined in the national plan.” (The Presidency, Republic of
South Africa, 2009:55)

INTRODUCTION

To formulate good policies is one thing, and to have these implemented on the

ground is yet another. More often than not, governments all over the world are
faced with the challenge of the slow pace of development, and this is happening
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not as a result of policy bankruptcy but due to inadequate or inappropriate policy

implementation. As they say, the devil lies in the detail.

One of the key tasks facing the new administration in South Africa today is to
ensure that the myriad of good policies that have been put into place by previous
administrations are translated into concrete programmes aimed at improving the
lives of the people, in particular the poor. Strategic and operational performance
planning is a tool that government departments utilise to translate public policies
into development programmes that facilitate community development,

improvement of the quality of household life and national economic development.

It is an open secret that planning processes in government departments, as
opposed to the private sector, are bedevilled by a desire to comply with
prescripts and meet the deadlines that are set by Treasuries. It therefore stands
to reason that the effectiveness of the strategic planning processes in

government departments lies at the centre of effective policy implementation.

This chapter reviews the process of strategic performance planning in
government departments. In so doing, this chapter commences with a brief
outline of the governance system in South Africa, and reviews the policies and
frameworks that guide the strategic planning process in South Africa. In so doing,
this chapter seeks to provide some insight into key general practices in strategic
planning in the Public Service, and within that, identify key challenges for

consideration by government planners to improve the planning processes.
1. GOVERNANCE SYSTEM IN SOUTH AFRICA
South Africa is a unitary state consisting of three spheres of government. The

country currently comprises nine provinces and two hundred and eighty three
municipalities within these provinces. The last national election was held in 2009,
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and occurs every five years. The last Local Government election took place on 1

March 2006, and also occurs every five years.

Although there are several pieces of legislation and policies that affect and
influence the planning environment in the country, the following section provides
a brief overview of specific statutory requirements and key policies that influence
strategic and performance planning within the provincial sphere of government,

which are found central to the subject under investigation in this study.

2. CONSTITUTION OF THE REPUBLIC OF SOUTH AFRICA, 1996

The Constitution of the Republic of South Africa (1996), hereinafter referred to as

the Constitution, serves as the reference point guiding the conduct of all public

officials in every sphere of government. Section 195(1) of the Constitution

provides an overview of the basic values and principles governing public

administration. These include:

e A high standard of professional ethics must be promoted and maintained.

e Efficient, effective and economic use of resources must be promoted.

e Services must be provided impartially, fairly, equitably and without bias.

e The needs of the people must be addressed and the public must be
encouraged to participate in policy making.

e Transparency and accountability must be fostered by providing the public
with timely, accessible and accurate information.

e Public administration must be broadly representative of the South African

people.

A critical tenet of the Constitution is a due consideration to the effect that the
South African state should be a developmental state. Section 195(1)(c) of the
Constitution provides that “Public administration must be development oriented.”
By implication, government policies, plans and programmes should be developed

such that they comply with this principle. In the Public Service Report, 2007, the
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Public Service Commission expressed its view of a developmental state, as

follows:
“South Africa’s efforts to promote growth and development are pursued
within the context of building a developmental state. Without going into
detailed discussion of the different conceptions of a developmental
state, it suffices to say that such a state seeks to capably intervene
and shepherd societal resources to achieve national development
objectives, rather than rely on the forces of the market. What gives rise
to and shapes the nature of a developmental state depends on the
context and history of a country. Against this background many have
quite correctly cautioned against any attempts to suggest that there is a
prototype of a developmental state that can be constructed on the basis
of what worked in other countries. The Constitution provides the basis
on which to understand developmentalism in South Africa, given how
the Constitution captures the collective will and determination of her
people to create a better life for themselves.’

The above constitutional imperative should further be understood in the context
of Section 2 of the Constitution, which states that:
‘This Constitution is the supreme law of the Republic, law or conduct
inconsistent with it is invalid, and the obligations imposed by it must be
fulfilled.’

Further to this, Section 92 of the Constitution states that members of the Cabinet
are accountable collectively and individually to Parliament for the exercise of their
powers and functions, and that they must provide Parliament with full and regular
reports concerning matters under their control. Section 133 provides for the
accountability of Members of the Executive Council (MECs) of a province to the

Provincial Legislatures.
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Further to the above, the signing of the new Constitution in 1996 heralded, for
South Africa, the adoption of local government as the epicenter of the
government delivery system and at the heart of poverty eradication initiatives
(Department of Provincial and Local Government, 2002). The Constitution further
signified the adoption of a relatively new and innovative concept of ‘spheres’ as
opposed to ‘tiers’ of government which seeks to establish new relations between

public institutions, government structures and civil society.

Section 40 of the Constitution of the Republic of South Africa states that
government is constituted as: national, provincial and local spheres which are
‘distinctive, interdependent and interrelated.” According to Reddy (2001:24), the
word ‘distinctive’ grants local government some autonomy in terms of introducing
variations within the defined structural frameworks. Consequently, local
authorities should be able to determine individually how they intend to fulfill their
constitutional mandate relative to capacity, size, location and the historical and
social context. The Constitution accords local government a legal status, as
such its role as a legal government structure functioning within the broader
framework of cooperative governance which has been constitutionalised. The
implications of this is that local authorities cannot be viewed as exercising

delegated powers, but as a sphere in their own right.

Dikgetsi (2001:1) puts the concept of a ‘sphere’ succinctly when he says that
local government is not a third level of government subordinate to provincial and
national government, nor is local government a function of provincial and national
government. This distinctiveness of local government from both the provincial
and national sphere carries particular obligations for this sphere of government.
Subsequent local government legislation (considered elsewhere in this thesis)

attests to the ‘distinctiveness obligations.’

In addition, Section 153 of the Constitution provides for the developmental duties

of municipalities, in that a municipality must:
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e Structure and manage its administration, budgeting and planning processes
to give priority to the basic needs of the community and to promote social
and economic development of the community.

e Participate in national and provincial development programmes.

The above constitutional provisions hold far reaching implications for strategic

planning processes and outcomes in the South African Public Service.

3. PUBLIC SERVICE ACT, 1994

In terms of Chapter 3 of the Public Service Act, 1994 it is the responsibility of
Heads of Departments (HoD), as Accounting Officers (AO), to ensure that
employees within their Departments, including the Senior Management Service
(SMS) members, effectively achieve the objectives of the Department. The HoDs
should develop their Performance Agreements according to the Strategic Plan of
the Department, which will then cascade down to the lower level employees

within a Department.

4, WHITE PAPER ON RECONSTRUCTION AND DEVELOPMENT
PROGRAMME (RDP WHITE PAPER), 1994

The Reconstruction and Development Programme (RDP) is a policy framework
for integrated and coherent socio-economic progress. It seeks to mobilise all
people and the country’s resources towards the final eradication of the results of
Apartheid. Its goal is to build a democratic, non-racial and non-sexist future, and
it represents a vision for a fundamental transformation of South Africa by:

e Developing strong and stable democratic institutions.

e Ensuring representativity and participation.

e Ensuring that South Africa becomes a fully-democratic, non-racial and non-

sexist society.
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Creating a sustainable and environmentally friendly growth and development

path.

The RDP White Paper contends that the birth of a transformed nation can only

succeed if the people themselves are voluntary participants in the process of the

realisation of its goals. These basic principles of the RDP are listed below:

Integration and sustainability: The legacy of the Apartheid system cannot
be overcome with piecemeal, uncoordinated policies. Government
institutions, business and the civil society must all work together to achieve
the RDP goals.

People-driven: The RDP is focused on people’s immediate and long-term
needs, and relies on their energies. Development, in the context of the RDP
policy, is not about the delivery of goods to a passive citizenry. On the
contrary, development in terms of the RDP policy is about people’s
involvement and empowerment through the public service delivery
processes.

Peace and security: Promoting peace and security involves people.
Nation-building: Governmental programmes will be considerate of diversity
in the country.

Meeting basic needs and building the infrastructure: The RDP integrates
growth, development, reconstruction, redistribution and reconciliation into a
unified programme.

Democratisation: A thorough-going democratisation of South Africa is
central to a coherent programme of reconstruction and development. Above
all, the affected people must participate in decision-making.

Assessment and accountability: Development goals that are established
should be continuously assessed (RDP White Paper, 1994:18).
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5. WHITE PAPER ON THE TRANSFORMATION OF THE PUBLIC SERVICE,
1995

In line with the Constitutional imperatives, the White Paper on the Transformation
of the Public Service (WPTPS), 1995 set a new vision and mission for the South

African Public Service, as follows:

Vision:
‘A transformed public service which is representative, coherent,
transparent, efficient, effective, accountable and responsive to the

needs of all the people (own emphasis).’

Mission:
‘The creation of a people-centred and people-driven public service,
which is characterised by equity, quality, timousness and a strong code

of ethics.’

In moving towards the vision of a new public service the WPTPS, 1995 has

identified the following priority areas for the transformation process:-

e Rationalisation and restructuring to ensure a unified, integrated and leaner
public service.

e Institution building and management to promote greater accountability and
organisational and managerial effectiveness.

e Representativeness and affirmative action.

e Transforming service delivery to meet basic needs and redress past
imbalances.

e The democratisation of the state.

e Human resource development.

e Employment conditions and labour relations.

e The promotion of a professional service ethos.
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It is important to realise that the WPTPS, 1995 does not only identify

transformation priorities for the public service, but it also provides a framework to

enable national and provincial departments to develop strategies which will

promote continuous improvements in the quality and quantity of services

provided. The said framework is constituted by a number of key and related

processes, including:

Strategic review: A comprehensive review and audit of the structures,
functions, composition and financing of public institutions is crucial to the
development of appropriate policies and plans within public institutions.
Policy formulation and performance measures: Realistic objectives and
targets, as well as timeframes for achievement should be set for each policy
objective. Performance indicators or measures should be designed to track
implementation progress against set targets.

Strategic planning and implementation: Specific and appropriate
measurable objectives will be set with detailed strategies and action plans for
their achievement. Necessary resources will be mobilised for implementation
and effective systems for monitoring and evaluation will be established.
Monitoring, evaluation and performance measurement: External
monitoring and evaluation of departmental transformation programmes will
complement the established internal mechanisms for monitoring and
evaluation.

Coordination: Interdepartmental and intergovernmental coordination of
programmes will be undertaken to ensure a more integrated approach to
public service delivery transformation.

Communication, consultation and participation: Active involvement,
support and commitment of public servants, and improving partnerships with
the business community, NGOs and other stakeholders in civil society is
essential for public service transformation.

Research: Qualitative and quantitative research will be undertaken to assess
the impact of transformation policies and programmes; the effectiveness of

the instruments and mechanisms established for the purposes of policy
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formulation, implementation and evaluation; and comparative studies of the

administrative reform process in other countries (WPTPS, 1995).

The WPTPS, 1995 envisages that the above processes will be conducted in a
transparent, participative and inclusive manner. While adherence to the national
guidelines, norms and standards is vital to the success of the transformation
process, the WPTPS encourages innovation and creativity of individual

departments.

6. WHITE PAPER ON TRANSFDORMING PUBLIC SERVICE DELIVERY
(BATHO PELE WHITE PAPER), 1997

The White Paper on Transforming Public Service Delivery (Batho Pele White
Paper), 1997 is aimed at advancing one of the eight transformation priorities of
the WPTPS, 1995 — ‘Transforming Public Service Delivery.” Meiring (2000:166)
points out that the Batho Pele White Paper seeks to create a policy framework
for the delivery of public services. In terms of the Batho Pele White Paper,
citizens should be treated as customers and enabled to hold public servants
accountable for the service they receive. This approach to public service delivery
is captured in the Sesotho adage ‘Batho Pele’ which means ‘People First’. Eight

principles for transforming service delivery have been identified as follows:-

e Consultation

Citizens should be consulted on the level and quality of the public services they
receive, and wherever possible, they should be given a choice about the services
that are offered. According to Guann (1997:15), through communication
government ensures that it is not pursuing its own agenda, but rather the general
welfare of the broader population. This view is supported by Dodoo (1997:161)
when he states that one of the most basic reasons for the public service to

understand consultation is that consensus building should be present in almost
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all public endeavours. Another outcome of participation is that it adds to the

legitimacy of policy and prevents resistance to policies (De Vries, 1997:161).

e Service standards

Citizens should be told what level and quality of public services they will receive
so that they are aware of what to expect. Setting targets is normally part of the
corporate planning cycle. The strategic plan and the targets that are set should
involve the collective efforts of a wide cross-section of employees so as to
ensure broad ownership of and commitment to the plan and the targets. The plan
should review past performance against agreed- upon targets, analyse prospects
for the future, review available options and propose a broad strategy for the
future (Dodoo, 1997:120).

e Access

All citizens should have equal access to the services to which they are entitled.
Barriers (physical, distance, cultural etc) that could prevent full access to services
have to be identified and programmes set to remove these barriers. Timeframes
have to be set for the implementation of these programmes and the progress
thereof monitored (Dodoo, 1997:124).

e Courtesy

Citizens should be treated with courtesy and consideration. Relating to, amongst
others, the constitutional principle of human dignity, the most important traits of
the public employee should be total commitment or loyalty to the public good,
strict avoidance of conflicts of interest, and self-restraint. The public servant
should maintain a balance between commitment to the public good and

obedience to administrative and political superiors (Dror, 1997:17).
e Access to information

Citizens should be given full, accurate and up-to-date information about the

public services they are entitled to receive. Kaul (1996:149) emphasises the
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necessity of accurate and unbiased reporting, since this strengthens the climate
of openness and public accountability. However, information should be provided
in a manner that is most suited to the needs of the particular users of a service

and at intervals most convenient and useful to these users.

e Openness and transparency

Citizens should be told how national and provincial departments are run, how
much they cost, and who is in charge. Ngouo (1997:490) is of the opinion that a
culture of transparency in the public service guards against antisocial and
avaricious activities, while Guan (1997:167-170) is convinced that transparency
helps to keep the public service clean, effective and free from nepotism and

corruption.

e Redress

If the promised standard of service is not delivered, citizens should be offered an
apology, a full explanation and a speedy and effective remedy; and when
complaints are made citizens should receive a sympathetic, positive response.
According to Edwards (1997:238), governments make mistakes. Therefore, it is
necessary to take corrective action when things go wrong. It is also necessary to

learn from past mistakes so that they are not repeated.

e Value-for-money

Public services should be provided economically and efficiently in order to give
citizens the best value-for-money. Wastage and inefficiency must be eliminated
and government should identify areas where savings can be effected. According
to Mbanga (2005:26), one of the most important areas to ensure value-for-money
is that of putting in place effective financial management systems. This principle
moves government departments to the realisation that the services they provide
are sponsored by tax-paying citizens, and that citizens should be given good

returns on their investment. Improving the efficiency and effectiveness of
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government is about ensuring that government resources are used optimally and

have a direct positive impact on the improvement of the lives of the people.

Central to better performance of government is the reduction in red tape (Fraser
Moleketi, 2004:1). White (2004:2) believes that the focus of South Africa’s young
democracy in its first decade was on devising an optimal policy and regulatory
framework and, hence, limited attention was devoted to the efficiency of business
processes or the impact of administrative burdens. Government devotes
resources not only to administering rules and regulations, but also to enforcing
administrative compliance. The social and economic costs of red tape to
communities have proved quite devastating in countries where red tape studies
have been conducted. It is, therefore, necessary to streamline the process to be
followed and the requirements that must be met by citizens to access

government services.

The Batho Pele White Paper, 1997 does not only make provision for the

transformation priorities in the form of principles, but it also suggests actions,

implementation strategies and institutional mechanisms for support, monitoring
and evaluation. Some of the actions expected of departments after the
introduction of the Batho Pele White Paper in 1997 include:

e Embarking on service delivery improvement campaigns. Transformation units
were to feed in fresh ideas for improvement and identify areas where existing
systems were a stumbling block to improved service delivery.
Interdepartmental transformation coordinating committees were to provide a
valuable platform for the sharing of experiences and best practices, and to
ensure that a momentum was maintained right across the Public Service.

e Political and administrative heads of departments were to ensure that their
departments developed and implemented Service Delivery Improvement
Programmes (SDIPs), programmes that would be integrated into

departmental Strategic Plans along with other priorities. SDIPs would be
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approved by the relevant Minister or MEC and a copy submitted to the
DPSA.

Establish and publish Service Delivery Standards, monitor delivery and
report on results.

Publish Service Standards in a Public Service Statement of Commitment
signed by the relevant Minister or MEC and accessible in relevant local
languages.

Increase access to public services through progressively redressing the
disadvantages imposed by social, cultural, physical, communication and
attitudinal barriers.

Ensure courtesy through specifying standards for the way in which
customers should be treated, and integrate these standards in Departmental
Codes of Conduct.

Provide, full, accurate and up-to-date information about departmental
services in a variety of media and languages to meet the differing needs of
different customers.

Increase openness and transparency through publishing the Annual Report
for the Citizens. Open days should also be held to invite citizens to meet with
departmental officials and discuss service delivery issues, standards and
problems.

Remedy mistakes and failures through establishing effective, accessible, fair,
responsive and properly managed complaints systems.

Ensure that citizens get the best possible value-for-money through a
constant search for ways that simplify procedures and eliminate waste and
inefficiency.

Encourage innovation and reward excellence through harnessing the
commitment, energy and skills of public servants to tackle inefficient,
outdated and bureaucratic procedures and practices. Staff members who
perform well in providing customer service would be recognised and

appropriately rewarded. As such, performance management procedures
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were, in the future, to include an assessment of individual staff in contributing
to improving services to the public.

e Foster partnerships with the wider community such as NGOs, CBOs, local
organised business, academic and research institutions, in the design,

implementation and review of departmental SDIPs.

With effect from 1 April 2006, Senior Management Service members were
required to incorporate the Batho Pele principles in their Work Plans and

Performance Agreements (Development Bank of Southern Africa, 2009).

7. PUBLIC SERVICE REGULATIONS, 2001

In terms of Part 11 of the Public Service Regulations, 2001 as amended, in order
to provide services with the best value for money, an Executing Authority (EA)
shall set measurable objectives for her or his Department. An Executing
Authorities shall also prepare a Strategic Plans for their Departments and specify
information systems that will enable them to monitor the progress made towards

achieving those goals, targets and core objectives.

The following contents need to be included in the strategic plan of a department:

e The core objectives of the department based on the Constitutional mandate
and other legislative mandates, functional mandate and the Service Delivery
Improvement Programme.

e An explicit description of the core objective and supporting functions
necessary to achieve the core objectives of the department.

e An explanation of the functions that the department will perform internally
and those that it will contract out.

e The description of the goals to be attained in the Medium Term Period

e A programme for attaining those goals and targets
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e A specification of the information systems that will enable the department to
monitor the progress made towards attaining those goals, targets and core

objectives.

In addition, Executing Authorities shall determine a system of performance
management for employees in her or his Department, other than employees in
the Senior Management Service (SMS). The SMS Handbook (2003) which forms
part of the Public Service Regulations, 2001 recognises that leadership in an
organisation has the crucial role of leading the strategic planning process through
initiating and constantly reviewing the thinking process. It appears, though, that
such thinking processes are ongoing and informed by environmental changes.
Apparently, from a leadership and management point of view, strategic planning
is not an event but part of a larger system that involves change. If this point is
anything to go by, in order for an organisation to succeed in its mandate or
business, two core sets of capabilities are required. These are:

e Technical skills to facilitate the planning process.

e Managerial competence to lead the strategic thinking and change

management during planning and implementation.

Competence, as a concept, is widely used in the Public Service to express
adequacy and having the necessary ability, capacity, skills and knowledge that
endow a person with the ability to execute properly a task and mandate assigned
to him or her for the work (Cowie, 1998:24). As stated in the Public Service
Regulations (2001), competence can, furthermore. be defined as the blend of
knowledge, skills, behaviour and aptitude that a person applies in a work
environment. Chapter 5 of the South African Senior Management Service
Handbook (2003) identifies eleven core management competences required of
the executive management in the Public Service, for this corps to effectively
discharge its leadership responsibility. These core management competences

are outlined in Table 5 below.
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Table 5: Core Management Competences for the Senior Management

Service

Competency Name

Competency Definition

Strategic  capability

and leadership

Must be able to provide the vision, set the direction for the
organisation, and inspire others in order to deliver on the

organisational mandate.

Programme and

project management

Must be able to plan, manage, monitor and evaluate specific

activities in order to deliver the desired outputs.

Financial

management

Must be able to compile and manage budgets, control cash

flow, institute risk management and administer tender

procurement processes in accordance with generally

recognised financial practices in order to ensure the

achievement of strategic organisational objectives.

Change management

Must be able to initiate and support organisational

transformation and change in order to successfully implement

new initiatives and deliver on service delivery commitments.

Knowledge Must be able to promote the generation and sharing of

management knowledge and learning in order to enhance the collective
knowledge of the organisation.

Service delivery | Must be able to explore and implement new ways of

innovation delivering services that contribute to the improvement of

organisational processes in order to achieve organisational

goals.

Problem solving and

analysis

Must be able to systematically identify, analyse and resolve
existing and anticipated problems in order to reach optimal

solutions in a timely manner.

People management

and empowerment

Must be able to manage, encourage people, optimise their
outputs and effectively manage relationships in order to

achieve organisational goals.

Client orientation and

customer focus

Must be willing and able to deliver services efficiently and
effectively in order to put the spirit of customer service (Batho

Pele) into practice.
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Competency Name Competency Definition

Communication Must be able to exchange information and ideas in a clear
and concise manner appropriate for the audience in order to
explain, persuade, convince and influence others to achieve

the desired outcomes.

Honesty and integrity Must be able to display and build the highest standards of
ethical and moral conduct in order to promote confidence and

trust in the Public Service.

(Source: Republic of South Africa , 2003:11)

It is also vital to note that the above leadership and management task is about
successfully managing a linkage between long-term objectives or goals of an
organisation and its performance measures or indicators, targets, resource
allocation, implementation. The tracking of performance results, the performance
reward system and future planning is equally important. Clearly, for organisations
to succeed in their business or mandate, this linkage or ‘golden thread’ should be
maintained on an ongoing basis, without fail. Put differently, the latter begins to
say, for effective policy implementation to be realised, integrated planning,
budgeting, performance management, monitoring, evaluation, reporting and
reward systems should be maintained. This is, in deed, a huge task for a Public

Service in a developing country like South Africa.

8. PUBLIC FINANCE MANAGEMENT ACT, 1999

The Public Finance Management Act, 1999 seeks to regulate financial
management in national and provincial governments with respect to revenue,
expenditure, assets and liabilities, and provides for the responsibilities of persons
entrusted with financial management in those governments. With regard to
expenditure management, Section 38 of the Act makes reference to ‘unfunded
mandates’ indicating that a draft national legislation that assigns additional

function, power or imposing an obligation on a provincial government, must in a
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memorandum that is tabled in Parliament, give a projection of the financial

implications of that function, power or obligation.

Section 39 of the Act provides for the budgetary control responsibilities of an
Accounting Officer for a department, which include ensuring that the expenditure
of that department is in accordance with the vote of the department, and the main
divisions within the vote. Section 40 of the Act provides for the reporting
responsibilities of an Accounting Officer. These include, within five months of the
end of a financial year, submitting to the relevant treasury and executing
authority responsible for the department, an annual report on the activities of that
department during the financial year. These reports should be accompanied by
audited financial statements for that financial year which incorporate an Auditor-
General report on those statements.

9. TREASURY REGULATIONS, 2001

Part 3 of the Treasury Regulations that took effect on 9 April 2001, established in

terms of the Public Management Act, 1999, provides guidelines on strategic

planning and budgeting in the Public Service. The Accounting Officer is enjoined

to develop a strategic plan that must be approved by the relevant Executing

Authority. The approved strategic plan must be tabled in Parliament or the

relevant Provincial Legislature within 14 days after the Minister or relevant MEC

for Finance has tabled the annual budget. The strategic plan must:

e Cover a period of three years and be consistent with the institution’s
published medium-term expenditure estimates.

e Include the measurable objectives and outcomes for the institution’s
programmes.

e Include details of proposed acquisitions of fixed or movable capital assets,
planned capital investments, and rehabilitation and maintenance of physical

assets.
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e Include details of proposed acquisitions of financial assets or capital
transfers, and plans for the management of financial assets and liabilities.

e Include multi-year projections of income and projected receipts from the sale
of assets.

e Include details of Service Delivery Improvement Programmes.

¢ Include details of proposed information technology acquisitions or expansion
in reference to an information technology plan that supports the information
plan.

e For departments, include the requirements of Chapter 1, Part 111B of the
Public Service Regulations, 2001.

The strategic plan must form the basis for annual reports of Accounting Officers
as required by Section 40(1)(d) and (e) of the PFMA. With regards to budgeting,
the Accounting Officer of a department is expected to comply with budget

circulars released by a relevant Treasury.
Figure 11 below illustrates the linkages between planning, budgeting and

reporting within government departments. However, the detailed management of

this integration on the ground remains a challenge.
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Figure 11: Links between plans, budgs and reports

Year 0

Five -year

Strategic & Performance Plan

v

Update of Strategic
& Performance

Reports

Third Quarter
Financial and
Performance
Reports

Plan for Year +2
Annual
Review & ’
2 | Medium Term Prc;verslghtuf
nnua . =
Performance Plan ExPendlture Framework Year 0
of Year 0
Annual Budget *
of Year 0
e Annual Report
of Year 0 financial statements
Monthly
——Jp» Financial Reports
s Quarterly
Performance

Year 1

Update of
Strategic &
Performance Plan
for Year +1
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10. NATIONAL PLANNING FRAMEWORK, 2001

Towards the end of the first term of democratic government in South Africa

several serious weaknesses in the way the state functions were identified in the

way the stste functions. These included:

e The lack of alignment between the different planning cycles in government

(national and provincial versus local sphere).

e Weak coordination across national departments and between the different

spheres of government.

e The lack of an integrated approach to policy formulation, planning and

implementation.

115




In July 2001, based on the recommendations of The Presidency and informed by
input from the Forum of Directors Generals (FOSAD) and Clusters established in
1998, Cabinet approved a National Planning Framework (NPF) for
implementation across the three spheres of government. The Framework, which
includes a detailed Planning Cycle, is a government tool to bring about and guide

integrated planning across departments and the three spheres of government.
As reflected in Figure 12 below, the National Planning framework defines the
cycles of policy strategising, programme development, budgeting, monitoring and

evaluation, and public communication around these tasks.

Figure 12 : National Planning Framework Cycles
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(Source: Republic of South Africa, 2001:5)

10.1 Principles guiding the design of the National Planning Framework

There are certain key principles underpinning the development of a National
Planning Framework, which should be considered in any attempt to evaluate the

success of strategy implementation. These principles are:
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The overall strategy of government derives from the Constitution and the
electoral mandate. It is this mandate which informs the Medium Term
Strategic Framework (MTSF), a broad programme of government for the five-
year mandate period.

Cabinet, the Executive Council and the Municipal Council at national,
provincial and local level set government policy and take responsibility for its
implementation. In this task, these structures are supported by officials.
Optimum impact of government programmes requires coordination and
integration in both policy development and implementation. In line with the
principle of co-operative governance, this should take place horizontally
among departments and vertically across the spheres, incorporating all
public entities.

There should be a deliberate flow between strategizing, policy determination,
programme development and detailed project implementation. This should
be supported by a monitoring and evaluation system.

The strategic and policy positions of government should inform the budgeting
process. The Medium Term Strategic Framework (MTSF) which operates
over the electoral mandate period informs the Medium Term Expenditure
Framework, with a shorter three-year cycle.

In order to utilise optimally the available resources, which are essentially
limited than the massive social needs, the overall strategy, programmes and
projects deriving from the MTSF should reflect priorities and phases in
implementation. This means that government should weigh trade-offs and
develop ways of sequencing programmes to realise its strategic goals.
Medium-term plans are reviewed on a yearly basis in order to cater for new
developments. This implies that the multi-year cycles will overlap and so will
planning and monitoring processes dealing with immediate as well as
medium-term issues.

Directors-General (DG), Heads of Departments (HoDs), Municipal Managers
(MMs) and Chief Executives of public entities are critical to the

implementation of government programmes. Together with other senior
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managers they need to ensure appropriate understanding and

implementation of the National Planning Framework (The Presidency, 2001).

With the above principles for the NPF it should be useful to consider the Planning
Cycle that Cabinet approved in 2001 as part of the National Planning Framework.

This is presented below.

10.2 The Planning Cycle

The Planning Cycle represents a continuous process of planning, implementation
and review. This relates to medium-term priorities, as well as immediate
programmes, one flowing sequentially into the other. Planning and review by
local government is meant to feed into that of provinces, while that of provinces is

meant to feed into planning and review at national level.

The Presidency (2001) notes that, technically, the Planning Cycle does not have

a starting or end point. For instance, if the approach were to be based on:

e Drafting of the Framework, the starting point of the Planning Cycle could be
May each year, when Directors-General and Heads of Department start
reviewing and redrafting or updating the Medium Term Strategic Framework
(MTSF).

e Political conceptualisation of the Framework, the starting point could be
January each year, when Cabinet reflects on broad strategic priorities which
inform the draft MTSF to be adopted in July.

e Resource allocation for implementation of the Framework, the Planning
Cycle could start in September each year when departments submit their
budgetary request to Medium Term Expenditure Committee (MTEC)
hearings.

Figure 13 below, depicts the broad Planning Cycle, with 2005/06 as a base yeatr,

for clarity purposes.
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Figure 13 : Planning Cycle
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(Source: Republic of South Africa, 2001:7)

The detailed month-to-month activities of the Planning Cycle are summarised in
Table 6 below, for ease of comprehension. These activities include responsibility
persons. During the adoption of the National Planning Framework it was
conceived that national and, provincial overnment departments as well as
municipalities would adapt their planning processes to align with these broad

timeframes and milestones.
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Table 6: January to December Planning Activities

Month Activity Purpose Implementing Agent (s)
January National Cabinet Lekgotla | Programme of Action | Cabinet, Premiers,
for the Year Deputy Ministers,
Broad medium-term Directors-General
issues
Provincial Cabinet Programme of Action | Executive Council,
Makgotla for the Year Mayors, Heads of
Broad medium-term Departments
issues
February State of the Nation Public communication | President
Address
State of the Provinces Public communication | Premiers
Address
Budget Speech Public communication | National Treasury
Programme of Action Public communication | GCIS — Government
posted in Government Communication and
Website Information Services
March Provincial Budget Public communication | Provincial Treasuries
Speeches
April Report to Cabinet on POA | M & E and public Clusters, Cabinet
communication
Local Government Programme for the Municipal Councils,
Makgotlas year Managers
May FOSAD, MANCO Discuss and process | FOSAD
discusses draft MTSF document to July
Cabinet Lekgotla
June State of Local Government | Public communication | Mayors
Addresses and Budgets
FOSAD Workshop Prepare for July FOSAD, HoDs

Cabinet Lekgotla

Report to Cabinet on PoA

M & E and public

communication

Clusters, Cabinet
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Month Activity Purpose Implementing Agent (S)
July National Cabinet Lekgotla | Review Cabinet, Premiers,
implementation of Deputy Ministers, DGs
PoA
Adopts MTSF
August Departments and Assist Ministerial Departments, Ministerial
provinces submit strategic | Committee on Budget | Committee on Budget,
priorities to National and National Treasury | National Treasury,
Treasury on the basis of to start planning for Provinces
the MTSF allocation of
resources
Report to Cabinet on POA | M & E and public Clusters, Cabinet,
communication
September | MTEC hearings Oral discussions on Departments, National
budgetary Treasury, Provinces,
submissions Cluster Chairs
October Report to Cabinet on POA | M & E and public Cluster, Cabinet
communication
Medium Term Budget Communicate National Treasury
Policy Statement (MTBPS) | Medium Term
Spending Plans
November | Yearly reports to the Annual review and or | Departments, Provinces,
Presidency from focus on specific The Presidency
Departments and issues
Provinces
Local Government Medium Term Plans Municipal Councils,
Makgotla Mayors
December | FOSAD workshop Prepare for January FOSAD, HoDs

Cabinet Lekgotla

Update of some PoA
issues on government

website

Public communication

Clusters, The
Presidency, GCIS

(Source: Republic of South Africa, 2001:13)
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11. MEDIUM TERM STRATEGIC FRAMEWORK

Every five years the citizens of South Africa vote in national and provincial
elections to choose a political party they intend to put in government. In essence,
the winning political party is given a mandate by voters, for a five year period, to
implement its development policies as spelt out in its election manifesto. For
instance, in the period 2009-2014, the African National Congress is the ruling
party in South Africa, and following are the key priorities of this ruling party that
have informed government policy:

e Creation of decent work and sustainable livelihoods.

e Education.

e Health.

e Rural development, food security and land reform.

e Fight against crime and corruption (ANC, 2009:1).

The ruling party’s policy priorities are integrated in the work of government
through Cabinet Makgotlas, wherein these priorities are analysed, and
considered against the experience of government in the previous electoral cycle,
prevailing global conditions, domestic socio-economic development trends and
projections. They are then translated into medium-term priorities that should
inform planning, resource allocation and implementation across the three
spheres of government. National and provincial departments, in particular, are
required to immediately develop their Five-year Strategic Plans and Budget

Requirements taking into account the medium-term imperatives of government.

These priorities will be seated in a planning framework document called the
Medium Term Strategic Framework. For instance, the Eastern Cape Executive
Council has, in the 2009-2014 term of government, isolated eight development
priorities, that the province will mainly focus on. These are:

e Speed up economic growth and transform the economy to create decent

work and sustainable livelihoods.
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e Institute massive programmes to build social and economic infrastructure.

e Establish a comprehensive Rural Development Strategy, linked to land,
agrarian reform and food security.

e Strengthen education and build skills and human resources bases.

e Improve the health profile of the society.

e Intensify the fight against crime and corruption.

e Build a developmental state, improve public services and strengthen
democratic institutions.

e Build cohesive, caring and sustainable communities.

The medium term priorities have been articulated in the State of the Province
Address by the Premier. Members of the Executive Council have drawn their own
departmental programmes from these priorities, and confirmed that through the
Budget and Policy Statements tabled in the Provincial Legislature, along with a
Strategic Plan, Annual Performance Plan, and Service Delivery Improvement
Plan. Ideally, these plans should demonstrate a clear alignment to the MTSF
priorities and confirm concomitant resource allocation over the MTEF period.

The Annual Performance Plans (linked to the MTEF budget cycle) and the
Operational Plans (one-year Budget Appropriation) of various government
departments contain critical information of targets set, performance indicators
and budget allocation of departmental activities that contribute to each
development priority in the Medium Term Strategic Framework, and hence the
Election Manifesto of the ruling party.

Three priorities, that are in the national MTSF, which the Eastern Cape Province

has not pronounced explicitly on are:

e Pursue regional development, African advancement, and enhanced
international cooperation.

e Introduce sustainable resource management and use.

e Build a developmental state, including improving of public services and

strengthening democratic institutions.
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Needless to say, all priorities, as mandated in the election manifesto, need to be
implemented. In the same vein, informed by the MTSF and the mandate of the
previous local government elections, municipalities are expected to adapt their
integrated development plans and ensure that they are in line with the national

medium-term priorities.

The MTSF is reviewed annually during the mid-year Cabinet Makgotla, in the
light of new developments and experience in actual implementation. The yearly
reviews inform both the corresponding three-year roling MTEFs and

government’s Annual Programme of Action.

124



12. NATIONAL TREASURY GUIDELINES ON STRATEGIC
PERFORMANCE PLANNING IN PROVINCIAL DEPARTMENTS
(GENERIC FORMATS AND TEMPLATES), 2001, 2004 AND 2009

In November 2001, the National Treasury released a discussion document
entitted Proposed Generic Framework and Format for Strategic Plans for
provincial Departments. Since then the document has been revised with a view
to streamlining the format and content of the strategic and performance plans,
and ensuring that such plans are indeed strategic in nature. The most significant
innovations in this framework and template of 2001 has been

e The linking of the strategic planning process to the electoral cycle, which has
a number of implications for the structure and content of strategic and annual
performance plans.

e The splitting of the strategic plan that was submitted by departments to
Treasuries into two documents, the strategic plan and annual performance
plan.

e The encouragement by National Treasury of sectors to cooperate with
provinces and develop a minimum set of measurable objectives and
performance measures (for programmes and sub-programmes) which all
provincial government departments will use.

e The encouragement of provincial departments to maintain a top down and
bottom-up process of strategic planning. The top-down approach relates to
the national (MTSF and NSDP), provincial (PGDS and PSDP) and sectoral
priority considerations in the determination of departmental strategic goals
and strategic objectives. The bottom-up approach considers links with
municipality Integrated Development Plans that must be maintained at all
times.

e The release of a planning guideline that integrates planning, budgeting,
reporting and performance management.

e The introduction of a reporting requirement for the end-term of government,

which would coincide with the end of the electoral cycle, and ensure a
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greater measure of continuity and public accountability in government work

and resources.

Figure 14 below illustrates the relationship between the department’s Five-year

Strategic and Performance Plans and the different planning instruments.

Figure 14: Planning frameworks that inform the development of Five-year

Strategic and Performance Plans
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(Source: Republic of South Africa, 2004:19)

13. STRATEGIC PLANNING FRAMEWORKS: CONCEPTUALISING KEY
CONCEPTS

While the broad strategic planning literature provides some definitions of key
planning terms, organisations worldwide, provide working definitions of these
terms as part of their planning frameworks, with the aim of minimising possible

misinterpretation that would have far-reaching implications for the strategic

126



planning process and achievement of desired outcomes. Presented below are
some of the planning terms that are explained in the Treasury Guidelines to

ensure uniformity and comparability across sectors and provinces in the country.

13.1 Strategic and Performance Plan

Only one five-year Strategic and Performance Plan (SPP) per provincial
government department is produced per election cycle and lays the foundation
for the development of the Annual Performance Plans. The Five Year Strategic
and Performance Plan defines the vision, mission, strategic goals and objectives
of a government department. In essence, it sets out strategic priorities and
service delivery targets of the government department over a period of five years.
The formulation of strategic goals and setting out of performance targets is
informed by a deeper assessment of the external environmental factors that
impact on the operations of the government department, including human,
financial and material resources that will be at the disposal of the organisation
during the strategic planning period.

13.2 Annual Performance Plan

The purpose of the Annual Performance Plans (APP) is to set out what the
provincial department intends to do in the coming financial year towards
progressively achieving the full implementation of the five-year Strategic and
Performance Plan. This means specifying measurable objectives and
performance targets that will ensure that the provincial department realises its
strategic goals and objectives as set out in the five-year Strategic and
Performance Plan. A secondary focus area of the APP is to provide annual
updates on any changes made to the strategic planning framework set out in the
five-year Strategic and Performance Plan — for instance, changes resulting from

new policy developments or changes in environmental circumstances.
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The APP covers the upcoming financial year and the two outer years in line with
the MTEF. Annual Performance Plans should inform and be informed by the
Budget and the MTEF and should show how the provincial department’s future
service delivery plans link to its MTEF. The in-year implementation monitoring of
the Annual Performance Plans is done through Quarterly Performance Reports,
while the year-end budgeting is done in the departmental performance section of

the Annual Report.

13.3 Links between Strategic and Annual Performance Plans, Budgets

and Reports

The measurable objectives and performance targets within the Annual
Performance Plan are synchronised with the annual and MTEF budget allocation
of a department, programme and sub-programme. The first year of the Annual
Performance Plan must inform and be informed by the department’'s Annual
Budget. Similarly, Performance Agreements of Accounting Officers and the
senior managers of a department should be linked directly to both the Annual
Performance Plan and the Annual Budget (National Treasury, 2004). Reporting,
as prescribed by the Public Finance Management Act, 1999 and Treasury

Regulations, follows the same sequence.

14. NATIONAL SPATIAL DEVELOPMENT PERSPECTIVE: SPATIAL
GUIDELINES FOR INFRASTRUCTURE INVESTMENT AND
DEVELOPMENT, 2003

Government’s overarching priority in the second decade of democracy in South
Africa is to increase economic growth and promote social inclusion. The National
Spatial Development Perspective (NSDP) was put forward during 2003 as a tool
aimed at reconfiguring apartheid-driven spatial relations and to implement the
constitutional priorities of providing basic services, alleviating poverty, and

addressing inequality.
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Furthermore, the NSDP needed to respond to planning constraints at the time,

that included the fact that:

e Budget constraints meant that departments applied some form of rationing in
allocating funds to the infrastructure and development programmes they
administered.

e Rationing implied that choices were either explicitly or implicitly made..

e There were no spatial criteria to guide the choices being made.

e Most choices were made in favour of those communities that attracted the
most attention.

e Poor coordination of programmes between and across departments
continued to hamper policy implementation and reduced the impact of

resource allocation on the ground.

In response to the above salient challenges, the NSDP distinguished between
areas of high and low economic potential, with a view to focusing on economic
development initiatives in areas of highest potential and return. Social services
and human capital development programmes should target areas of highest
human need to alleviate poverty. However, a narrow interpretation of the
perspective may run the danger of reproducing apartheid patterns of uneven
development, as economic development attends to target areas with a quick
economic return (when measured, for instance, though the GDP-R). In this
regard, it is critical that the implementation of the NSDP be based on a forward-
looking perspective of development potential and economic competitiveness,
which may be unrealised currently because of inadequate enabling economic
infrastructure (Eastern Cape Office of the Premier, 2009).

Makoni, Meiklejohn and Coetzee (2008:12) note that, as part of the ongoing
transformation of the country, government has introduced a system of integrated
intergovernmental planning. This system comprises a range of planning

instruments aimed at ensuring that intergovernmental priority setting, resource

129



allocation, implementation, and monitoring and evaluation achieve sustainable

development and service delivery. The key instruments which constitute the

system include:

e The Medium Term Strategic Framework (MTSF) and the National Spatial
Development Perspective, as indicative and normative planning instruments
within the national sphere.

e The Provincial Growth and Development Strategies (PGDSs) supported by
Provincial Spatial Development Frameworks (PSDFs) in the provincial
sphere.

e The municipal Integrated Development Plans (IDPs) which include Spatial

Development Frameworks (SDFs) in the local sphere.

In view of the above, intergovernmental planning outcomes cannot be realised
without adequate alignment and harmonisation of national, provincial and local
government planning frameworks. The following section considers how the

harmonisation initiative has unfolded in the South African public sector.

15. HARMONISING AND ALIGNING NATIONAL, PROVINCIAL AND
MUNICIPAL STRATEGIC DEVELOPMENT PLANS

A key challenge noted by National Cabinet during 2004 was a need to harmonise
strategic planning instruments within the various spheres of government. The
Framework on Harmonising and Aligning IDPs, PGDSs with NSDPs (2004) was
developed by The Presidency and provided a set of practical strategies to carry
forward this task. An overarching notion that is espoused in the harmonisation
guidelines is that the NSDP serve as a common platform which provides a
perspective for rational decision making on infrastructure investment and
development spending aimed at fundamentally reshaping the economy over a

longer term.
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A number of provinces had as early as 1996 prepared PGDSs, which were

located in provincial government departments and thus were not gaining the

support of related national and municipal departments located within those

provinces. The harmonisation guidelines therefore located the PGDSs within the

Office of the Premier. A PGDS should, in summary provide:

e An overview of the province’s development needs, potential and objectives
broken down to impact zone level.

e The province’s proposed economic growth trajectory.

e The sectors of comparative advantage in which the province plans to invest.

e The development proposals for each of the impact zones in a province.

Provincial Spatial Development Frameworks are invaluable in the preparation of

the PGDSs and the strategic plans of provincial departments in that they provide

a spatial frame of reference for:

e Debating and considering the implications of investment options.

e Forging coherence and alignment in the spatial location of investment in a
province.

e Providing a record and visual presentation of these decisions.

Formal guidelines for the preparation of PGDSs were only produced by The

Presidency during 2005. The PGDS Guidelines describe the Provincial Growth

and Development Strategy as a ‘critical tool to guide and coordinate the

allocation of national, provincial, and local resources and the private sector

investment to achieve sustainable development outcomes’ and views the PGDS

as a strategic instrument and not a vehicle for reflecting the administrative role of

provinces. These PGDS Guidelines propound that the cornerstone of an effective

PGDS is a deep and thorough understanding of:

e Provincial endowments and assets.

e Development potential, as defined in the NSDP.

e Constraints, including an analysis of forces that shape the above and how

such forces are changing over time.
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The endowments, assets, development potential, and constraints should be
spatially referenced with the trend analysis properly packaged, and this
information should inform the difficult choices around resource allocation, usage
and trade-offs, in the interest of maximising development impact. Because of
their importance these PGDS Guidelines are examined in detail below.

16. PROVINCIAL GROWTH AND DEVELOPMENT STRATEGY GUIDELINES,
2005

The Provincial Growth and Development Strategy (PGDS) Guidelines state that

the main function of the PGDS is to provide a collaborative framework to drive

growth and development within a province. The PGDS should therefore serve as

a mechanism of alignment to allocate resources equitably and effectively, and to

monitor and support the implementation of key local, provincial and national

priorities. A PGDS should:

e Build on the approach of the National Spatial Development Perspective
(NSDP) and collaborate with municipalities.

e Provide long-term direction for province-wide development programmes and
projects.

e Be a framework for both public and private sector investment, indicating
areas of opportunity and development priorities.

e Address key implementation blockages and other issues, including

institutional reform.

A PGDS should be seen as a platform for coordinated action. This means
developing integrated, cross-cutting strategies to tackle priority issues. Padarath
(2006:4) notes that, although the PGDS is not a statutory requirement, all
provinces have developed them to promote synergy in planning from a national
(NSDP), provincial (PGDS) and local (IDP) perspective. However, these
strategies have certain gaps in that they: tend to focus on economic growth

making it very difficult to interpret at a local level; to blur the detail on policy
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coordination and alignment in terms of content issues. They, however, are broad
documents which did not allow for wide consultation during their preparation and,

as such, do not enjoy much popular support.

It is important to note that in some provinces, such as the Eastern Cape, there
are no PGDSs but rather Provincial Growth and Development Plans (PGDPs),
assumed to be serving the same purpose. One other challenge with the PGDP,
in particular in the Eastern Cape, is that this plan was developed in 2003 and
endorsed by the Provincial Cabinet in 2004 and was therefore prepared before
the national guidelines were released. However, the PGDP provided for the need
to have the plan reviewed from time to time to respond to policy developments in

the country and changes in material conditions on the ground.

17. WHITE PAPER ON DEVELOPMENTAL LOCAL GOVERNMENT, 1998

With the demise of the apartheid system and its concomitant replacement by a
new democratic form of local government in South Africa, the immediate
challenge for the newly-established structures and elected councillors has been
to transform deep-rooted socio-political aspirations, particularly of the
marginalised poor, into a tangible improvement of living and working conditions.
Molefe (1999:1) argues that the very definition of local government as a ‘sphere’
rather than a ‘tier’ already indicates an ideological shift away from the apartheid
hierarchy towards a democratic cooperative system of government. This
paradigmatic shift has, within the local government sphere, been captured

through the introduction of the concept of developmental local government.

Local government reform in South Africa has undergone two distinct analytical
phases of policy. The first phase was heralded by the local government elections
of 1995 and the passage of a new Constitution in 1996. The second, enunciated
in the White Paper on Local Government (1998) established a developmental

local government with an emphasis on participative planning and local economic
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initiatives as pre-eminent local government goals (Bekker & Leilde, 2003:144).
The White Paper on Local Government was put into place to give effect to

Chapter 7 of the Constitution.

The White Paper on Local Government defines developmental local government
as:

Local government committed to working with citizens and groups within

the community to find sustainable ways to meet their social, economic

and material needs and improve the quality of their lives.

According to Nkwinti (2000:1), the above definition translates into a reworked
service delivery protocol for local government that addresses the needs of the
poor and disadvantaged. Local government budgets are required to flow from
Integrated Development Plans (IDPs), and these plans have to be prepared
through the most comprehensive process of public participation. In this respect,

the Municipal Systems Act, 2000 is pertinent.

18. LOCAL GOVERNMENT: MUNICIPAL SYSTEMS ACT, 2000

In its Preamble, the Local Government: Municipal Systems Act 32 of 2000 states
that this Act was passed because of a necessity to set out the core principles,
mechanisms and processes that give meaning to developmental local
government, and to empower municipalities to move progressively towards the
social and economic upliftment of their communities and the provision of basic
services to all people, especially the poor and the disadvantaged. Central to the
attainment of the foregoing broad development objectives, within a municipality,
is the effective integration and coordination of all development efforts (Mbanga,
2006).

The Municipal Systems Act guides the operations of local government in the

country. In terms of Section 25 of the Act ‘each municipality must, within a

134



prescribed period after the start of its elected term, adopt a single, inclusive
strategic plan for the development of the municipality.” This strategic plan is, in
the context of local government legislation and planning frameworks, called the

Integrated Development Plan (IDP).

Mbanga (2007:1) contends that the Integrated Development Plan is a principal
strategic instrument that guides and informs planning and development
management within a municipality. The ‘integratedness’ of this plan finds
expression in its ability to incorporate all the plans, policies, strategies and
budgets of various sector departments and public entities engaged in the

implementation of development initiatives within a municipality.

Padarath (2006: 3) notes that the IDP needs to be aligned and integrated at all
levels of government and between all the stakeholders in a municipality. It is
seen as a mechanism to allow for policy coherence which involves the integration

of agendas between different stakeholders across common issues.

Section 31 and 32 of the Municipal Systems Act, read in conjunction with the
Local Government Municipal Planning and Performance Management
Regulations (No. R. 796 of 2001), state that the Member of the Executive Council
(MEC) responsible for Local Government needs to assist, engage with, facilitate,
and monitor the IDP process in municipalities. In pursuit of this task, the MEC
should provide written comments on the alignment of the IDP to provincial and

national plans, policies, and strategies.

Padarath (2006:3) holds the view that while the Municipal Systems Act clearly
defines the role of the MEC responsible for Local Government in relation to the
IDP process, other provincial and national government departments are not
legally mandated to be part of the process in support of local government. One
other critical point is that this piece of legislation is limited in its approach to

alignment and coordination, as it states that the municipal IDP must align with the
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provincial and national strategies, yet it does not legislate that alignment should
also be as a result of national and provincial plans and strategies being aligned
with local government priorities, within the spirit and intent of Chapter 3 of the

Constitution.

Integrated development planning is an interactive and participatory process
which requires the involvement of a wide spectrum of stakeholders. It takes a
municipality six to nine months to complete an IDP process, and its timing is
closely linked to the municipal budgeting cycle.

The IDP process comprises five phases that can be broken down into a series of
steps. These five broad phases are analysed below in respect of expected
outputs, processes and main role-players. The extent to which the IDP process
within a municipality sufficiently addressed the requirements of each of these
phases is a matter for consideration by various government planners, within the

three spheres of government.

Phase 1: Process Planning and Analysis

Some preparatory work needs to be done prior to the commencement of the
integrated development planning process. The pre-planning process involves the
production of an IDP Process Plan. This Plan is meant to ensure the proper
management of the planning process. IDP process planning is prescribed by
Section 29 of the Local Government: Municipal Systems Act, 32 of 2000 which
stipulates that the Process Plan be in writing and be adopted by the Municipal

Council before the planning process starts.

A Process Plan is an approved document that describes how a municipality will
implement integrated development planning in its area of jurisdiction. Local
municipalities are required to develop IDP Process Plans in line with the
Integrated Development Planning Guidelines (2004) issued by the Department of
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Provincial and Local Government. Municipalities have to plan formally for the

integrated development planning exercise.

According to the IDP Guidelines issued in 2004 by the Department of Provincial

and Local Government, failing to plan for the IDP process holds serious

implications for municipalities, other than non-compliance, such as:

IDP Process Planning affords municipalities an opportunity to assess how
local conditions will impact upon the IDP process, and hence what plans
must be put in place to ensure a successful and meaningful integrated
development planning process.

Every planning exercise is guided by a set of common principles and utilises
specific methods. Without process planning for IDPs, various stakeholders
would approach the process with divergent guiding principles and
methodological approaches. This would result in process stagnation as a
result of the number of conflicts that would have to be resolved from time to
time.

The allocation of roles and responsibilities to various participants and
structures, including a need to determine structural relationships beforehand,
is crucial for successful multiple-stakeholder engagement exercises like
IDPs. This is crucial to avert potential role conflicts in the IDP process.
Strategic planning possesses an inherent responsibility for management of
change that should be carried out by those in the “driving seat” of the
planning process. A Process Plan affords an opportunity to municipalities to
conduct a stakeholder analysis that assists them in determining the specific
characteristics, interests and preferences of various actors and hence, their
participation requirements. A community is a heterogeneous entity with
diverse needs and aspirations that must be harmonised during the planning
process.

The meaningful and effective participation by the public and other
stakeholders in municipal processes is not measured by the mere number of

participants but also by the quality of their contributions. As part of the IDP
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process, a stakeholder empowerment strategy must be designed and
implemented to bridge the capacity gaps between various role-players.

e Integrated development planning is a comprehensive yet specialised activity
which calls for particular levels of skills and expertise that are not readily
available in municipalities. Without a pre-planning exercise, municipalities
would not be in a position to articulate their technical support needs devise
strategies to satisfy them, and ensure an effective planning process.

e |IDP Process Plans also serve the purpose of conventional Business Plans
that are utilised to leverage additional funding for the comprehensive
development planning process. Development funders such as the
Development Bank of Southern Africa (DBSA) and the German Technical
Development Cooperation (GTZ) support municipalities with planning skills
and finances. Without a clear and approved IDP Process Plan, this
opportunity would be missed by many municipalities.

In response to the above requirements, a written IDP Process Plan should

indicate:

e The structures that will be established to manage the planning process; their
terms of reference; selection criteria for their composition; a list of agreed
upon representatives and a code of conduct of participants.

e The main participants and their roles and responsibilities.

e Mechanisms and procedures for public participation including responsible
persons, time frames and resource requirements.

e Alignment mechanisms and procedures to ensure coordination and
consultation with the district municipality and other government spheres
operating in the municipal area.

e A time schedule for the planning process including activities, time frames,
responsible persons and budget.

e Monitoring mechanisms for the planning process with predetermined key

performance indicators, milestones and targets.
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It is crucial to note that in terms of Section 16 of the Municipal Systems Act, a

community must develop a culture of municipal governance that complements

formal representative government with a system of participatory governance.

This Act makes it clear that residents have the right to:

e Contribute to the municipality’s decision-making processes.

e Submit recommendations and complaints to the council to which they are
entitled to receive prompt responses.

e Regular disclosure of the state of affairs of the municipality, including its
finances.

e Give feedback to the municipality on the quality and the level of services

offered to them.

Residents should therefore be encouraged to participate in the:

e Preparation, implementation and review of the Integrated Development
Plans.

e Establishment, implementation and review of a municipality’s performance
management system.

e Monitoring and review of a municipality’s performance.

e Preparation of a municipality’s budget.

e Decisions about the provision of municipal services.

Phase 2: IDP Strategies

During this phase, a municipality is expected to find solutions to the problems
identified and assessed in the first phase of the planning process. This phase
entails developing a vision, mission and values (the latter two are not
prescribed), defining development objectives, formulating strategies and
identifying projects.
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Vision

This is a statement of the ideal situation the municipality would like to achieve in
the long-term once it has addressed the problems outlined during phase one.
Most vision statements aim at being brief, positive and inspiring. Stated
differently, a vision statement describes the envisaged future scenario once the
municipal plans have been successfully implemented. Specific visions based on
the municipal focal areas are encouraged rather than broad statements of

development outcomes.

A vision statement must be a catch statement that encapsulates strategic intent
and captures what the main role-players in a locality see the area becoming. It
has to have a mobilising effect, must direct the energies of all stakeholders and
guide growth and development. Lewis (1997:9) defines a vision as a declaration
or statement that answers the question: what do we want to create? A vision
expresses in simple, clear and appealing terms exactly where an institution
wants to go and how it intends to get there. In this regard, Thompson and
Strickland (1995:30) point out that an effective vision must be:

e Realistic in terms of time span, simplicity and do-ability.

e Challenging.

e Reflective of what an institution aspires to achieve.

e Shared and frequently communicated throughout an institution.

Mission

A mission indicates the purpose of existence of a municipality aligned to medium-
term delivery. A mission statement should include:

e The core services the municipality provides.

e Anindication of the current priorities of the municipality.

e The geo-spatial location of service delivery.

e A statement about the quality of the services that are provided.
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Typically, a mission statement includes a very brief summary of what an

organisation does, how and for whom it does it.

Values

Values are statements that inform what the municipality strives to be and how it
seeks to move in that direction. Values could also be understood to refer to the
‘ethos’ of a municipality, that is, those things the municipality regards as

important and should inform behaviour in the conduct of municipal affairs.

Development objectives/goals

Development objectives are clear statements of what the municipality would like
to achieve in the medium-term to deal with the identified problems (priority
issues). Objectives further bridge the gap between current reality and the vision.
Best-practice strategic planning suggests that objectives, whether short-,
medium- or long-term in their orientation, must meet the SMART principle,

namely, they must be specific, measurable, achievable, realistic and time-bound.

Regarding specificity, an important question is: Is the objective specific enough
for the stakeholders to know when the objective is achieved? The measurability
aspect relates to the incorporation of either quality, quantity or cost indicators

within a stated objective.

Development strategies

A development strategy is about finding the best way for the municipality to meet
a development objective. Development strategies give effect to individual
development objectives, and should be presented in the IDP document in that

manner.
Project identification

Once the municipality has identified the best methods of achieving its

development objectives it identifies the specific projects. The participation of the
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community is even more important at this point since all projects that are

identified will be implemented in their locality.

Phase 3: Projects

This phase of integrated development planning is about the design and
specification of projects identified at the end of Phase 2. Projects should have a
direct linkage to the priority issues, objectives and strategies that were identified
in the previous phases. Clear details of each project must be worked out in terms
of intended beneficiaries, project cost, location of the project, funders, duration of
the project, project commencement date, performance indicators and targets,

intended performance outputs, and responsible project managers.

Project Task Teams that are constituted of professionals, sector specialists,

communities, stakeholders and planning officers are responsible for project

planning and design. At this stage the brief definitions of the terms that need to

be included in the municipal project planning templates, needs to be given.

These are:

e Target: The desired level of achievement of a programme or project in terms
of its outcomes.

e Indicator: Observable and measurable things by which the success and
progress of a programme or project is tracked.

e Output: The tangible results of a project or programme coming as a direct

product of implementation (Millessen, 2004:3).

Phase 4: Integration

Once all projects have been identified, the municipality has to check again that
these projects sufficiently contribute to meeting the objectives outlined in Phase
2. Collectively, these projects will provide an overall picture of the development
plans. All the development plans must now be integrated. The municipality
should also have overall strategies for dealing with issues like HIV and AIDS,

poverty alleviation, disaster management, and so forth. This phase presents an
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opportunity for the municipality to harmonise the projects in terms of contents,

location and timing to arrive at consolidated and integrated development

programmes and plans. The main output of this phase is an Operational Strategy

which includes:

e An Integrated Spatial Development Framework.

e Integrated Sectoral Programmes (Local Economic Development, HIV and
AIDS, Poverty Alleviation).

e A Disaster Management Plan.

e An Institutional Plan.

e A Five-year Financial Plan.

e A Five-year Capital Investment Plan.

Sectoral programmes that are part of the municipal IDPs provide an opportunity
for integration of national, provincial and local planning. National government has
identified specific areas to which development efforts of various government
agencies must be focused under the Integrated Sustainable Rural Development
Strategy (ISRDS) and the Urban Renewal Programme (URP). The overall vision
of both programmes is to attain socially cohesive and stable communities with
viable institutions, sustainable economies, and universal access to social
amenities that are capable of attracting skilled and knowledgeable people.
Critical to the success of the ISRDS and URP is the coordination and integration

role that local government must play.

While all stakeholders should participate in all the IDP phases, implementing
agencies should partake more actively during the Strategies and Project
identification phases, co-leading with a municipality. All development
implementers in a locality must be aligned to ensure a proper integration and

coordination of projects (Mbanga, 2006).

143



Phase 5: Approval

This phase involves the circulation of the draft IDP for public comments and
discussion in the Municipal Council. The draft IDP is also submitted to the District
Municipality, provincial departments, national departments and other
implementing agencies engaged in development work within the municipality.

The Municipal Council finally adopts the IDP and a copy is served to the

provincial MEC responsible for Local Government.

19. MUNICIPAL FINANCE MANAGEMENT ACT, 2003

The primary purpose of the Municipal Finance Management Act is to regularise
the municipal budget process. The legislation points out that the budget process
in municipalities should be participatory in nature. Section 17 of the MFMA states
that the Integrated Development Plan (IDP) and the budget processes must be
aligned and should be undertaken simultaneously within a municipality. As a
result, planners have to acquaint themselves with budgeting and financial issues

in order to conduct a seamless process for budgeting and planning.

20. LOCAL GOVERNMENT: MUNICIPAL STRUCTURES ACT, 1998

The advent of a democratic dispensation in South Africa in 1994 was marked by
the passage of a myriad of legislative and policy frameworks aimed at radically
transforming both the character and institutional architecture of the civil service
into an instrument that facilitates social, economic and political development of
the communities. To this end, macro and micro government structuring and
functioning have been the main focus of the reform processes. The local
government sphere has, in this respect, been redefined and accorded a new
constitutional status of existing as a sphere in its own right, though
interdependent and interrelated with the provincial and national spheres, within

the context of cooperative government.
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Section 151 of the Constitution provides for the establishment of municipalities
with legislative authority vested in their councils. Municipalities have the right to
govern on their own initiative, the local government affairs of the community,
subject to national and provincial legislation (Reddy, 2001:26). National or
provincial government may not compromise or impede a municipality’s ability or

right to exercise its powers or perform its functions.

One defining feature of the new system of local government is the space it offers
to the ordinary people to become actively involved in governance, which is
supported by the enabling legislation which defines a municipality as not just
comprising councillors and administrators, but also including the local
community. According to Bekker and Leilde (2003:146), the emphasis on local
democracy and public participation promises residents opportunities for
engagement as:

e Voters: to ensure maximum democratic accountability of the elected political
leadership for the policies they are empowered to promote.

e Citizens affected by local government policy: who express, via different
stakeholder associations and ward committees, their views before, after and
during the policy development processes in order to ensure that policies
reflect community preferences as far as possible.

e Consumers and end-users of municipal services: who expect value-for-
money, affordable, courteous and responsive service.

e Partners in resource mobilisation: for the development of the municipal

area.

Although not compulsory, the Municipal Structures Act, 1998 provides for ward
committees to be set up in each ward of a municipality in order to enhance
participatory democracy. A ward committee comprises the ward councillor as the
chairperson and up to ten other people representing a diversity of interests in the

ward.
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21. INTERGOVERNMENTAL RELATIONS FRAMEWORK ACT, 2005

The main intention of the Intergovernmental Relations Framework Act 13 of
2005 is to provide an enabling environment for the three spheres of government
