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CHAPTER 7 

 
CONCLUSIONS, RECOMMENDATIONS AND REFLECTIONS 

 
7.1  Introduction 
 
In Chapter 6 we presented what we called discussions and suggestions about 
what was presented in Chapters 4 and 5. These were general discussions and 
suggestions. Already in that chapter a few conclusions and recommendations 
were coming through. In this chapter we present some final conclusions and 
recommedations. These will be followed by reflections about the adopted model 
and the study as a whole. The conclusions and recommendations will be 
presented strictly in line with our model. Our model is based on variable 
clusters, which implies that in clusters there are a number of variables. The 
number of variables in each cluster may not be the same. Also the variables in 
each cluster may differ in terms of weighting or importance. This chapter takes 
all these into consideration. This means we cannot make conclusions and 
recommendations on everything but on those areas we think are important at this 
point.  
 
7.2 Conclusions and Recommendations 
 
7.2.1 At the policy level 
At the level of policy we make conclusions and recommendations on four 
points. The points are documentary foundation, constitutional arrangements, 
types of policies and funding.  
 
7.2.1.1 Documentary Foundation 
It might be argued that the documentary foundation for adult education is firm. 
A number of documents as we have seen in Chapter 5 support each other - from 
the South African Constitution of 1996 to the ABET Act of 2000. That is so 
when you look at it from the political point of view. The policy documents 
reinforce each other in terms of vision, principles, goals and targets. Issues of 
redress, transformation, reconstruction and development form a thread through 
all these documents. Apartheid provides the background against which these 
issues have to be understood. In a way it makes sense to regard adult education 
policies as stances. When we do that we may conjclude again that the 
documentary foundation is very firm. It is against this background that one 
appreciates why policies have been formulated the way they have been - to 
‘deal’ with Apartheid and its legacy as quickly as possible. And that is where the 
firmness ends when we look at it from the implementation perspective. This 
research has established that, yes, with its neglect, the Apartheid regime has 
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played a pivotal role in contributing to the situation as it is in South Africa in 
general and the Limpopo Province in particular. But as well the research has 
established that there are other forces at play unless we want to make them 
political also or see them as results of that historical neglect. These include 
culture and tradition; capacity; conviction (that indeed things can change for the 
better); resources and many more (see the section on the intervening area 
below).  
 
But using culture and tradition as an example, we can say there are certain 
cultural and traditional hindrances in our quest to address issues of literacy and 
adult education needs. Particularly in rural areas you discover that gender issues 
(roles of men and women), traditional issues like witchcraft, healing and 
leadership have a way of standing in the way of policy implementation. When 
you want to reach the most marginalised of the communities, all these raise 
‘their heads’ in one way or another. It is not uncommon to come across an 
individual or two in some communities who cannot go to school or an ABET 
centre because of what they perceive as their role as women, or for the fear of 
being bewitched,434 or because they belong to a royal family. All these 
sometimes make target learner enrolments a dream. Sometimes in adult 
education the tricky issue is that for the eradication of illiteracy you still need 
the very ‘tools’ that literacy or to be literate entails. And that constitutes a 
problem for developing countries. In short the point of contextualisation is an 
important one. 
 
Recommendation: It is recommended that what I suggest to call 
‘bottopdown’435 approaches be adopted in policy development for the Province. 
This means that while we recognise the central role the government or 
departments of education (national or provincial), i.e., the top, should play in 
policy development and implementation, these must be founded on good needs 
analysis (bottom) so that it is possible to address problems on the ground 
(down). To have policies that are grounded on real issues and to develop 
strategies that are intended to address those issues is one step in the right 
direction towards effective implementation. It might be argued that thorough- 
going needs analysis might take time and resources. But that does not come 
nearer to policies that are simply not implementable in terms of both because 
they miss the context. The question of whose voice is ‘loudest’ in policy 
formulation is an important one. This research has shown that there are people 
out there whose voices were not heard during policy formulation, besides the 

                                                 
434 For an interesting discussion of this point and others read Zeelen, J. 2002. Inter-cultural 
Aspects of Social Intervention in INDILINGA: African Journal of Indigenous Knowledge 
Systems, Vol. 1.  
435 My own construction. It is my view that this approach will have the potential to deal with 
inherent problems of top-down or bottom-up approaches. 
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widely acclaimed broadly consultative process. It is one problem with a 
stakeholder society that we in South Africa are. This institutionalised form of 
participation with all its virtues, has as one of its weknesses the consequence 
that the majority of voices are missed because it is almost always the most 
eloquent of voices that represent others at consultative fora. This is a far cry 
from living democratically. 
 
7.2.1.2  Constitutional Arrangements 
In this research we have seen that there are problems relating to constitutional 
arrangements. Constitutionally South Africa is one country but it consists of 
nine provinces, we have seen that earlier in Chapter 1. Though the system is not 
a federal one like the American one, there are some elements of federalism in 
that there is a national government and nine provincial governments. You also 
have local governments. But what is relevant for our purposes is that in 
education, including adult education, there is also a regional level and a district 
level. We have seen also in Chapter 6 how the Department of Education is 
understood as: a national office responsible for policy formulation and its 
provincial counter-parts responsible for policy implementation. This way of 
speaking about the policy formulation/policy implementation distinction, we 
said elsewhere in the dissertation, that it draws attention to the structural 
discontinuities likely to exist in the policy process. My interview with the 
Director in the national Directorate: Adult Education and Training revealed that 
indeed these discontinuities do exist. In responding to a question about which of 
the provinces he thought performed better in terms of ABET delivery, he never 
missed to remind me that implementation was a provincial matter. This meant 
that the provinces enjoyed some degree (maybe a lot) of autonomy as far as 
implementation was concerned. This separation of roles constitutes a structural 
discontinuity: the national department plays a political role while provinces are 
expected to play a more administrative role. The problem with this is that the 
national department only gets reports from the provinces and that’s it. For the 
Limpopo Province and other poor provinces like it there are huge problems and 
difficulties in addressing adult education needs while policy-makers (read: 
national department of education) are “... free, much freer than local officials, 
to stand publicly for progress and high principle.”436  
 
In this research we found something reminiscent to this in terms of the Limpopo 
provincial ABET sub-directorate thinking of themselves as policy-makers and 
the regions and districts as implementors. This is problematic. The ABET sub-
directorate can play a role in developing context-specific policies, but they still 
have to implement them. Separation at the provincial level cannot make sense. 
 

                                                 
436 Still remember Derthick from Chapter 2? 
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Recommendation: It would be a sign of political will if provincial 
implementation task teams consisting of both national and provincial officials 
were formed. This would feed into the National Advisory Board for Adult Basic 
Education and Training (NABABET). Their functions would include not only 
the assessment and monitoring of implementation but they would also assist in 
implementation. More importantly these task teams would deal with the 
structural discontinuities that give the Minister of Education so much headache, 
we have seen at the beginning of Chapter 6. But at the same time they would 
assist in ‘reducing the gap’ between high principle and the real situation on the 
ground.  
 
7.2.1.3 Types of Policies  
It has been indicated in Chapter 6 that the standards of the adult education 
policies make them redistributive policies. They are not only concerned with 
allocation of resources but with re-allocation. Government intervention should 
aim at shifting resources from some individuals and groups to others. That 
makes them targets for opposition. The broad framework within which these 
policies were developed, the Reconstruction and Development Programme 
(RDP), was rejected and replaced by the Growth, Employment and 
Redistribution Strategy (GEAR) as the macro-economic framework with its 
emphasis on fiscal discipline. Tight fiscal discipline meant that priorities of the 
RDP, like ABET, were not going to receive financial resources as the policy 
documents implied. Indeed they are not getting those resources. In short there is 
no match between the ‘redistribution’ spirit of the policy documents and GEAR. 
 
Recommendation: It would be easier to say drop either the adult education 
policies or GEAR. But it is not that easy. There are huge adult education needs 
in the country. They have to be addressed. But at the same time there is need for 
economic growth and the government thinks that this is possible through 
GEAR.437 The ANC has gone to the extent of developing what they call ‘Gear 
Workbook’ named Understanding GEAR to show their commitment to it.438 The 
problem for me is what I raised in sub-section 6.3.4 of Chapter 6, about what 
actually comprises economic growth. Also I have said there that while it might 
be difficult to be precise about the value of adult basic education on economic 
growth, there is no reason to think it plays no role. If we agree, it would be 
beneficial to create developmental budgets within GEAR. It makes sense if we 
are to be able to talk about sustainable development and economic growth. 
Development and economic growth become sustainable to the extent that the 
majority of the citizens are participating. The Apartheid system has supplied us 

                                                 
437 Though Terreblanche S. J. in his paper “The ideological Journey of South Africa: From the 
RDP to the GEAR Macro-economic Plan”, op cit., seems to suggest otherwise. 
438 On http://www.anc.org.za 
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with evidence of what happens to the economy when only a few are 
participating in it. 
 
7.2.1.4 Funding 
At different points in the dissertation references have been made to funding or 
financial resources. We have indicated that budgets are diminishing not only in 
developng countries but also in developed countries though not at the same rate. 
In any research, including this one, questions about funds are always answered 
with “There are no funds”; “Funds are insufficient”; “We have no budgets”; etc. 
Very genuine and sometimes very painful responses. Funds play a significant 
role in any policy implementation. The government is aware of this but in the 
policy documents they do not say where all the funding will come from for 
implementation except to lament that it cannot be their role alone to finance 
adult education. Granted it cannot be their role alone but their financial 
commitment to adult education and training must be clear. But I want to talk 
about funding differently below. 
 
The “New Towns In-town” programme of President Lyndon B. Johnson, the 
different projects of which Derthick studied (see Chapter 2), provides us with an 
example of a programme and projects that fail not because of lack of funds or 
insufficient funds. From the very beginning the programme was infused with a 
lot of funds. But most of the individual projects of the programme failed for 
reasons not related to funding. Citizen opposition followed by disputes over 
citizen participation (Washington), competing interests (San Antonio and San 
Francisco), legal wrangles (Atlanta), racial problems (Louisville), and citizen 
protests (New Bedford) led to the failure of the projects, not funds. In any 
implementation attempts it is possible that everything is blamed on lack of 
funding while the problem lies somewhere else. In cases like the above one sees 
that sometimes financial resources are only but a small player in 
implementation. 
 
The failure of implementation in South Africa cannot be blamed on the 
unavailability of funds alone. In this research cases were mentioned where funds 
‘disappeared’ before. Corrupt practices like these, financial mismanagement, 
massive over-expenditure on salaries (like the one in 1997/1998), the funding of 
policy mandates that are not budgeted for, the timing of the release of funds and 
the under-utilization of available funds are very often subsumed under ‘Lack of 
Funds’ or ‘Unavailability of Funds.’ It may not be relevant, but I want here to 
use an example of under-utilisation of funds in South Africa. In the report 
“Suffering amid a sea of cash”, (The Star, 03/03/2003) Sefara writes: 
 

In his report on government fiscal management, Auditor-General 
Shauket Fakie said provincial governments, excluding Kwazulu 
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Natal, have failed to spend R4,4-billion. The provincial 
departments of education, with a R47,3-billion budget, failed to 
spend R932-million of their allocated funds.439 

 
Here this is thought of as a case of under-spending but it might as well be a case 
of financial mismanagement. However it cannot be a case of ‘Lack of Funds.’ 
 
Recommendation: Where there are clear cases of lack of funds where there is a 
need, like in most cases in the Limpopo Province, besides asking for a much 
bigger slice from the national government, I think there is need for a massive 
fund-raising drive that is provincially driven. Leaving this mammoth task to the 
individual Centre Governing Bodies like the ABET of 2000 suggests, in this 
poverty-stricken province means the problem is not appreciated to a sufficient 
level. As for the corrupt activities and financial mismanagement, they need to be 
investigated and where culprits are found they be punished accordingly. The 
matter of the timing of the release of funds is also important as releasing funds 
at the end of a financial year leads to funds being used for activities that they 
were not aimed for. 
 
7.2.2  Communication 
Two ways of talking about communication are possible. It is communication 
between the national Department of Education and Training and the provinces. 
And there is internal communication within the provinces. We concern 
ourselves here with communication within the Province. We make a few 
conclusions about registration, reporting, meetings, site visits, and feedback. But 
before this let us conclude on the distribution, reading and discussion of policy 
documents. 
 
Policy documents are poorly distributed in the Limpopo Province. They are not 
available to all the people in the field. Very few people read the policy 
documents. In recent times there was nowhere where policy issues were 
discussed. This means that for most people the new concept of adult education is 
forever hidden. Policy standards and resources are unknown. But when you 
want to change from the old to the new one of the first things to do is lay a 
foundation for the new. 
 
On the point of registration we have seen that there is need to develop effective 
registration tools so that it is possible to keep up-to-date and regularly updated 
records. We have indicated previously that in the Province there is still the 
problem of developing a reliable data bank. The new EMIS unit in the 
department is working on this but the problem is still down at the lower levels, 

                                                 
439 That is the fact and the reasons given by various political parties for this is another matter.  



 177

which makes the work of that unit difficult. Useful reporting is one based on 
reliable record keeping. In the Province there are reports from the district level 
through the regions to the sub-directorate. It emerged in the research that there 
were no reports from the centres by the centres to the district. Only when the 
district co-ordinator visits a centre are reports writtten. We have seen also that 
the site visits were very irregular during the research. The reason mostly cited 
was lack of transport. An important observation was that reports were serving 
administrative purposes only. That is they were on educator and learner 
numbers, problems encountered, learner materials provided etc. What Kaufman 
(see Chapter 2) would call administrative feedback and not on substantive 
feedback. The latter has to do with the flow of information advising 
headquarters how close the activities of the organisation come to the substantive 
targets set before. It is feedback on substantial policy issues like practitioner 
development, target groups reached, learner material development, infra-
stucture, equity, redress etc.  
 
In Chapter 4 (sub-section 4.6) I have tried to emphasise the idea of links 
between the centres, districts, regions, the sub-directorate and the provincial 
Department of Education and Training. I have also brought in the idea of regions 
being a ‘feeder level’ for the ABET sub-directorate. When it is administrative 
feedback we are talking about the nature of those links would be different from 
the nature they would assume if it was substantive feedback we were talking 
about. 
 
Recommendations: At the level of communication it is recommended that 
policy documents be made available to everbody involved. People should be 
made to read the documents by organising very localised group discussion 
meetings where policy issues are deliberated on. Registration tools should be 
developed even at the very lowest level – centre level. This will make 
meaningful reporting possible. Reports (meaningful ones) from the centres can 
then be written by the centres themselves. Substantive feedback should find 
space alongside administrative feedback. 
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7.2.3 Enforcement 
To increase the likelihood that regional, district and centre officials act in a 
manner consistent with policy standards requires certain enforcement 
mechanisms and procedures. There are essentially three means of achieving 
compliance from officials at different levels: norms, incentives and sanctions. In 
the new democratic South Africa new methods of achieving almost the same 
results as these traditional enforcement mechanisms are consultation and 
participation. During the course of this research it seemed none of these were 
being used to any significant level which was another indicator of the level to 
which ABET as a system has developed in the Province. 

 
Another trickier aspect of enforcement has to do with constitutional 
arrangements as indicated earlier. Constitutionally implementation is the 
responsibility of provinces and it seems when things do not go right, the 
Minister of Education has his hands tied behind his back. Otherwise how can the 
threat he is making at the beginning of Chapter 6 of invoking ‘co-operative 
governance’ (Section 100 of the Constitution) be understood? 
 
Recommendations: To be able to apply any of the traditional enforcement 
mechanisms I think the problem brought about by constitutional arrangement 
needs to be resolved. It has been recommended above that an implementation 
task team be established to take care of dilemmas of constitutional 
arrangements, among other things. In the Province the appoitments of officials 
need to be regularised. People need to be placed in permanent positions as 
educators, district officials and regional co-ordinators. As for consultation and 
participation a proper ABET council needs to be resuscitated. The Council, 
according to the field, used to be a very good platform for consultations in the 
past. It can be a very useful enforcement organ in the future. 
 
7.2.4 The Implementing Agency 
It might sound strong, even too strong, to conclude that in the Limpopo Province 
there is no implementing agency that can be called that. Instead you have a sub-
directorate440 that performs the functions of an implementing agency. In Chapter 
4 (sub-section 4.6.4) I have given the job compacts of the Chief Education 
Specialist (CES), who is the head of the sub-directorate. I have said there that it 
was a dream for one person to do that. Even for three people it was not going to 
happen. We have observed in Chapter 6 (sub-section 6.3.6) the difficulties that 
the sub-directorate was faced with: mainly understaffing and heavy workloads. 
But for this study the biggest problem was structural: one monolithic structure 
performing all functions.441 
                                                 
440 I have said before that to call a unit of three staff members (one permanent and two 
seconded non-permanent) a sub-directorate flies in the face of all logic. 
441 See Chapter 6 (6.3.6) for detail. 
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Let us look again at the reasons why sub-directorates were established in the 
provinces: To develop operational goals for a fully functioning ABET system 
... (which) would require careful co-ordination and an integrated approach 
towards the work of the different divisions and sections in the Department 
which are needed by the ABET system.  
 
What is explicit in this formulation is what was to be the direct role of the ABET 
sub-directorates (developing operational goals); implicit is what was to be the 
role of the Head of the Department of Education in co-ordinating the work of 
different divisions and sections which were needed by the ABET system. In the 
Limpopo Province we saw attempts to begin developing operational goals with 
the development of the provincial Multi-year Implementation Plan of 1998. But 
it seems the plan was only for the sub-directorate alone and not the whole 
department. That has a history. The history is that a new sub-directorate was 
established in an old establishment called the Department of Education and 
Training, maybe with new faces after 1994, but with the same old operational 
rules and some old faces from the past. This meant the ABET sub-directorate in 
the Province and maybe in other provinces was only an addition which was not 
supposed to interfere with how other divisions and sections functioned. In terms 
of space it was only a matter of finding a ‘corner’ for ABET in this huge 
organisation which otherwise had a different business. That was to be the start of 
a lonely existence for the sub-directorate that lasted until today. That was to be a 
tradition for ABET at all other levels - regions and districts. There also ABET 
was just an addition. That was the beginning of the ‘poor cousin’ status enjoyed 
by ABET throughout. Since ABET was this addition you saw only three staff 
members at Head Office in the sub-directorate, one staff member (co-ordinator) 
at each of the seven regional offices and one staff member (co-ordinator) at each 
of the thirty one (31) districts in the Limpopo Province. At all these levels there 
was no office secretarial support during the period of the research.442  
 
So the job of developing ABET fell to an agency (the Department) with a long 
history of dealing with it in a particular way - maybe looking at ABET as an 
extramural activity for a particular type of client (maybe old people). ABET fell 
to an agency used to specialisation and atomisation. An agency atomised into 
specialised sections like Finance, Planning, Psychological and Guidance 
Services, Procument, Curriculum etc. When ABET was ‘added’ it became 
another specialisation. It had to operate in similar fashion as other 
specialisations. Specialisation and atomisation are a prominent feature even at 
regional and district level. 

                                                 
442 Most regional and district co-ordinators complained that whenever they left office there 
was nobody remaining to take charge. 
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The consequences (for ABET) of specialisation and atomisation in the 
Department are: there is no machinery for developing a province-wide ABET 
system; there is no intra-office communication between ABET and other 
specialisations; ‘operating bureaus contribute their amount of sand in the 
machinery’; there is no overall manpower planning;443 and lastly, the much 
needed support, say, from the Psychological and Guidance (or Planning or 
Curriculum) section is absent (at least on official lines). 
 
Besides the above you have in the Province also the problem of separation of 
functions between the sub-directorate, the regions and the districts. It came out 
in the research that the ABET sub-directorate regards itself as a policy maker 
while the regions and districts are implementors. This goes counter the idea that 
the responsibility of provinces is to implement. Except for meetings that happen 
between the sub-directorate on the one hand and regions and districts on the 
other and reports from lower down, it appeared during the research that there 
was no functional clarity regarding the functions of regional and district co-
ordinators vis-a-vis the ABET sub-directorate. In the words of one regional co-
ordinator “I am just a hosepipe”, trying to impress on the researcher the idea that 
their role was only to relay information from their regions to the sub-directorate 
and back. Looking at the roles of regional and district co-ordinators there is 
evidence of a lot of duplication. 
 
Recommendation: Reorganise the implementing agency! The point of 
departure will be for the ABET sub-directorate to reorganise itself. The elements 
are there but they need to be reorganised in a different manner. In Chapter 6 
(sub-section 6.3.6) we are made aware that in the Limpopo (Northern) Province 
there is one Chief Education Specialist (CES) and two Deputies (DCESs) in the 
sub-directorate at head office and seven others in the regions (see quotation). 
Instead of separating the functions of these bring them together to form one sub-
directorate. This you do by steamlining the functions of each DCES. Instead of 
the seven DCESs doing only regional work you make them responsible for 
certain key functions of the sub-directorate. For example, based on the 
experience, the abilities and imagination of the DCES in Region 5 you allocate 
the Planning portfolio. Alongside some reduced regional responsibilities then 
this DCES has the provincial responsibility of Planning. His position is then 
regularised in that fashion. At the end you have seven key functions in the hands 
of seven DCESs. The present DCESs in the sub-directorate will take up other 
responsibilities. District officials can be made to take up some of the 
responsibilities of regional DCESs if it is necessary. Given the level of 
                                                 
443 For an interesting account of about these issues and others read Bailey, S. and Morsher E. 
K., 1968. ESEA: The Office Of Education Administers Law. Syracuse: Syracuse University 
Press. 
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experience this research established at the level of the districts (see Chapter 4, 
sub-section 4.6.2), I would not have difficulties with some district officials 
assuming provincial responsibilities in the way suggested for the DCESs. Three 
objectives are achieved in this manner: you reduce duplication; you improve the 
functional clarity of the sub-directorate; and you beat ‘the lack of funds’ 
syndrome.  
 
The second step is that of the departmental HEAD providing ‘tough’ leadership 
for the careful co-ordination and integration of the work of the different 
divisions and sections in the Department which are needed by the ABET system. 
This would mean integration (even hierarchical integration) within and among 
implementing units in the Department. There are different ways of doing this. 
One way would be to identify able and committed individuals from the relevant 
sections to sit in meetings of the sub-directorate and to offer support where and 
when it is needed. The metaphor of turning ABET from ‘a series of country 
stores into a modern supermarket’444 is appropriate here as indeed ABET now 
becomes a kind of a supermarket with relevant functions brought together and 
made available to each other. This way chances of dislodging existing patterns 
and relationships are maximised. 
 
I conclude using the words of Bailey and Morsher:445  
 

... a thorough and complete reorganisation of structure and 
staff would equip the ... 446 to discharge its existing and 
prospective responsibilities with efficiency and dispatch 

 
But 

 
Reorganisations are painful at best! 

 
7.2.5 Political Conditions  
The political environment affecting policy implementation in adult education 
can be understood from two different angles. From the angle of political support 
from the national goverment, including the national Department of Education 
and Training, and from the angle of political support from the provincial 
government and Department of Education and Training. Again we conclude that 
the separation between national responsibilities and the provincial ones in 
respect of policy formulation and policy implementation provide unfavourable 
political conditions for effective implementation of adult education policies. In 
short you see an environment where policy makers are given a license to 
                                                 
444 I owe this one to Bailey S., and Morsher E. K., Ibid., p. 76. 
445 Ibid., p. 78. 
446 For our purposes insert ABET sub-directorate or the Department of Education. 
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formulate ideal, innovative objectives the implementation of which is not their 
responsibility. You see a lot of these ‘good intentions’ in most of the documents. 
At the same time you see a province like Limpopo either not knowing what to 
do with them or unable to do what the policy requires because of lack of 
capacity. 

 
In the Province itself we have heard from the sub-directorate that they were 
getting very little support from the ‘elite’ (meaning organisational superiors) in 
the Department of Education. The level of staffing (three staff members and no 
secretary) and financial support are testimony to that. The ABET Act has 
potential to remedy the situation, but if the situation persists who will intervene 
when implementation is a provincial matter?447 
 
At regional and district levels ABET is not getting the required support from 
regional directors and district managers except in the few cases where personal 
relationships between regional ABET co-ordinators and directors on the one 
hand and district ABET co-ordinators and managers on the other are cordial. 
Adult education cannot develop into a system it is envisaged to be if official 
relationships are not forged. I have said earlier that this is not an attack on those 
officials. The point is those senior officials in the regions and districts don’t 
know what to do with ABET. 
 
Recommendations: An implementation task team as recommended before can 
deal with some of these issues, especially the improvement of the political 
environment in which adult education must grow and develop. As for how to 
deal with the political conditions in the Province see sub-section 7.2.4 above. 
But more importantly it is the role of the Head of the Department of Education 
to put in place guidelines about the roles of different officials in adult education 
activities and to ensure their commitment to adult education. The ABET Act is 
also explicit about the roles and functions of the political head, namely the MEC 
of Education. Besides the provisions of the Act, it is the duty of the MEC to 
ensure the commitment of the Head of the Department to adult education. 
 
7.2.6 Economic and Social Conditions 
We have seen in Chapter 1 that 41% of the economically active population were 
unempolyed in 1997. In that year the Province had the lowest per capita income 
of all South Africa’s provinces and the highest dependency rate, with an average 
of 4,8 people living off another person. Also in that year 61% of the population 
lived below the minimum level of subsistence. We have seen also that the 

                                                 
447 During  the preliminary rounds of this research there was a cry  for an ABET Act since 
there was hope that it would regularise the field. The Act is now a reality but two years down 
the line the field is waiting to see what changes it will bring. 
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percentage share of non-literate adults for the Province is 36,9%, which is the 
highest (see Table 1) in the country. 
 
We have seen in that chapter that the population of the Limpopo Province has 
spent an average of 4.6 years in school compared to 8.6 in Gauteng and the 
national average of 6.8 years. This level of education combined with the 
economic conditions that lead to high levels of unemployment produce peculiar 
social conditions in which adult education policies have to be implemented. So 
many groups of people are economically and socially marginalised; they are 
powerless; they are dependent on other people; they are disadvantaged and they 
need quick solutions. They are looking up to the state as long as the latter can 
offer solutions to their problems. One of the tools the state hoped to use to deal 
with some of these issues was adult basic education and training.  
 
Then there was a new concept of adult education and training, a concept of unit 
standards, of outcomes based education, of learning areas, of levels, of credits, 
of bands, of recognition of prior learning and so on. A concept that breaks 
completely with traditional notions of adult education which puts adult 
education on a different level. In certain settings, e.g., in industry and urban 
settings, the concept is a powerful empowerment tool as it plugs gaps of the 
previous regime in many ways. But in this research (especially in the deep rural 
settings) I saw pure suffering as educator and learner alike battled with the new 
concept - OBE, learner materials development, assessment, integration etc. 
Except in cases of second chance for those who could not make it past matric 
and other formal grades, I thought adult education was unable to reach the most 
socially excluded in the communities.448 I concluded that in many ways adult 
education and training was becoming too formalised with its trademark informal 
element fast disappearing and assuming a ‘shadow-schooling’449 character.  
 
Recommendation: Given the above I do not know whether it was a wise move 
to bring all adult education provision under one roof as the ABET Act seems to 
suggest. This has resulted in adult education losing whatever was remaining of 
the vibrancy it was known for during the struggle days in the 1980s where adult 
education became an important weapon in anti-apartheid mobilisation.450 Unless 
there are political reasons for this it is difficult to conceive why NGO’s and 
other groups and individuals cannot continue to play that invigorating role that 
they used to play in adult education in the past. Big national plans have value, 
but to deal with the complexity the Limpopo Province is, small local plans could 
prove more valuable. 
                                                 
448 This seems to be the explanation behind SANLI. 
449 I first came to hear about this term in my discussions with my supervisor, Prof. Max van 
der Kamp. 
450 See Aitcheson, op cit. 
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7.2.7. Dispositions of Implementors 
We have seen in Chapter 6 (6.3.5) issues that contribute to the dissatisfaction of 
the constituency of implementors. Without getting back to them they are 
personalisation, divisions in the field, lack of participation and consultation and 
insecurity. I want to add to these some points from sub-section (6.4.4), namely, 
the matter of constituency satisfaction regarding lack of care and delayed salary 
payments. All these points are about professionalism. This appears to be lacking 
at many points in the system. It is my general conclusion that this lack of 
professionalism in many cases is the root cause of disillusionment among 
implementors. I have said elsewhere in the dissertation that even if this research 
did not find officers who were opposed to policies and therefore rejected them, 
most implementors were generally negatively disposed towards symbols of 
policy because of any or combinations of any of the above mentioned points. 
Top among the symbols were the ABET sub-directorate and superiors in the 
provincial Department of Education and Training who, in the view of most 
respondents, only paid lip service to the notion of adult education as a priority. 
 
Recommendation: There is need for the professionalisation of the whole field. I 
think if an implementing agency was to be developed along the lines suggested 
in sub-section 7.2.4 above most of these problems would be effectively dealt 
with. This would show commitment from the department. Most importantly this 
would show conviction that the field could change for the better. 
 
7.3 Reflections 
 
In this last section of the dissertation I present my reflections about the 
theoretical model adopted for the study; about whether I was able to answer the 
research questions posed at the beginning in Chapter 1 of this dissertation 
through this research; and about my research experiences.   
 
7.3.1 About the theoretical model 
I have found this model helpful throughout the research. It has been very useful 
for the empirical research - starting with the interview guide through data 
analysis up to reporting. Its authors suggest that this framework should be 
viewed as an heuristic model since it is designed for the purpose of discovering 
facts about the policy implementation process. But it is not capable of definitive 
proof, which it is not intended for in any case. What were we able to discover 
through this model? I will use just a few examples to show facts that we were 
able to discover: in the areas of dispositions of implementors; communications; 
and economic and social conditions. 
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In the area of dispositions we have discovered the fact that there is a lot of 
dissatisfaction on the side of those officials who have been long in the field of 
adult education, who think their experience is not recognised by senior officials 
especially in the ABET sub-directorate and the provincial Department of 
Education and Training. Instead they feel ‘pushed’ aside to make space for 
seconded staff from the rationalised teacher colleges. This leaves the field with 
two ‘camps’ as referred to earlier. The other group is also dissatisfied because 
they are seconded and they don’t occupy permanent posts.451 So you see in the 
field two dissatisfied and insecure groups though they are so for different 
reasons. The net result is that both groups are negatively disposed towards 
symbols of policy like the provincial ABET sub-directorate and the Department 
of Education and Training in general. Negative dispositions have grave 
implications for any implementation attempt. 
 
In the area of communications we have discovered a general tendency not to 
read policy documents. This means the new concept of adult education remains 
forever hidden in those documents. Practitioners have to rely on workshops 
where topics for discussion are decided by other people, while their normally 
short duration means very little can be covered.  
 
When we look at the economic and social conditions, you discover that because 
of the level of unemployment, and the general social conditions, the Department 
of Education and Training (including the provincial government) have no social 
partners that can exert any amount of pressure to demand certain basic services. 
One could conclude that most adult education target groups are at the mercy of 
both the department and the government. In a developing situation, like the one 
in the Limpopo Province, this means that the whole development agenda is 
driven from the top. This has the consequence that local issues are relegated to 
second place since there are no partners at that level to influence that agenda. At 
the level of implementation, you see a lot of implementation games played by 
different officials at different levels, to return to Bardach’s metaphor.  
 
Talking about implementation games, it has to be mentioned that the model, 
through the three areas: the first one, that of policy; and the second one, what I 
have called the intervening area; and the last one, that of performance, has 
‘forced’ me to gain a better insight of the adult education field in the Limpopo 
Province. I do not think that, without the theoretical model, I would have been 
able to ‘cover’ the field satisfactorily. But again without developing the 
theoretical framework like I did in Chapter 2, I do not think I would have been 
able to use even the metaphor of implementation games. 

                                                 
451 In the beginning of 2003, this group was beginning to leave the ABET field for formal 
schooling. 
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So too the ideas of Derthick, Murphy, and Kaufman would’t have been used to 
elaborate on some points. In a way developing the theoretical framework like I 
did had the effect of filling the theoretical model with concepts and phrases 
without which this dissertation would have been much poorer. 
 
Some of the weaknesses of the model have to do with its inability to deal with 
the problem of the separation of policy formulation and policy implementation; 
failing to look at the whole problem of the structuring of implementation during 
the policy formulation phase; and viewing policy formulation in a ‘straight-line’ 
(maybe to avoid topdown) fashion. I have tried to use the whole theoretical 
framework, especially the Mazmanian and Sabatier and the Nakamura and 
Smallwood models to try to deal with the issues. Where I have failed is to bring 
the idea of ‘learning loops’452 in policy formulation and policy implementation.  
 
Its power lies in its simplicity since through it one was able to capture very 
complex relationships in very simple language.  
 
I have found that the model also suffers the problem of the distinction between 
policy formulation and implementation  
 
7.3.2 About the research questions  
The key question was What are the most important policy implementation 
considerations for the Limpopo Province? In my opinion the study has 
succeeded in indicating what areas to look at in any attempt to implement 
policy. Within the implementation variable clusters you discover that there are 
certain factors that need to be considered if the goal is effective implementation. 
A seemingly un-important point like the reading of policy documents, becomes 
an important consideration immediately one starts with interviews. One realises 
immediately that there are problems with that because people are not aware of 
the new concept of adult education. When people are not aware of the new 
concept they continue doing things the same old way. The point of the need for a 
viable implementing agency was not in my mind at the beginning of the 
research. In a way it was overshadowed by the concern with the sub-directorate - 
its staffing levels and capacity. 
 
About the sub-questions, I think most questions were answered. Chapter 5 
answers What are the standards and resources of policy documents? Chapter 4 
answers What are the specific conditions affecting adult education? and What 
implementation trials are presently underway? The questions Who is the 
implementing agency? and What is the administrative structure of the 
                                                 
452 This idea I got from Ben Boog, a senior lecturer in the Department of Andragogy at the 
University of Groningen in the Netherlands, who was always a ‘voice’ behind every move in 
this research. 
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implementing agency? are answered in Chapters 5 and 6. The present chapter 
clarifies a few issues about the implementing agency. Chapter 6 answers What 
implementation problems are encountered at present? And What strategies can 
be suggested as solutions to the problems? Chapter 7 completes the story for us. 
 
7.3.3 About the research 
Important in this section is the methodology of the research and the role of a 
research conducted in this manner. The study though explorative itself, had an 
exploratory phase right at the beginning. As indicated in the text I did this part 
with another student who was doing his own Masters degree. This afforded both 
of us a chance to discuss issues and discover certain things unknown to us 
before. A report that was written after this stage was helpful in developing an 
interview guide for the second phase. In the second phase, even if one would 
have liked to interview more people, I think the most relevant and important 
people were interviewed. Feedback to the field from time to time played a big 
part in the validation of information, especially when it was possible to get all or 
most of the relevant stakeholders. The last phase after I wrote the first six 
chapters provided a very important check point. 
 
As for the role of a research like this I would want to go the route suggested by 
the IDS Workshop453 which argued for reducing the gap between local issues 
and voices on the one hand and increasingly abstract policy directives. This you 
could do in two ways: by bridging the discourses through intermediary 
structures and the researcher; or by merging the discourses by bringing 
policymakers and local people together. For the Limpopo Province I recommend 
bringing together policymakers and the local people in a provincial conference 
on ABET. 

                                                 
453The IDS Workshop on “How are local voices heard by policymakers” in Holland J., and 
Blackburn J. (eds). 1998. Whose Voices: Participatory Research and Policy Change.  
Intermediate  Technology Publications, pp. 153 – 157.  






