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FOREWORD 

 
When I became Dean of the Faculty of Education in 1995, I was already 
engaged with PhD research activities in the general area of the transformation of 
Historically Disadvantaged Institutions (HDIs) in South Africa. So issues of 
transformation came to occupy me most of the time, even at the expense of my 
research activities which had to take a back seat. The deanship period (1995 – 
1999) provided me an opportunity to deal in a concrete way with issues of 
transformation albeit at a faculty level. At this level, it became clear that certain 
things had to change to put the faculty at a different level. Restructuring became 
a priority for us. Together with most members of the faculty we began a process 
of investigations and consultations with other universities in Africa and South 
Africa. A series of consultative meetings took place in the faculty itself until a 
final document titled “Restructuring of the Faculty of Education” was produced. 
What remained was the implementation of this document which most people, 
including the Principal and Vice Chancellor of the University of the North at the 
time, Prof. N. Ndebele, regarded as a good document. 
 
The difficulties experienced in our attempts to implement this document raised 
another concern, namely, that documents themselves are not enough. Especially 
when these documents are about change which most of the time tempers with 
comfort zones that people have managed to ‘negotiate’ for themselves over time. 
That meant that alongside issues of transformation, implementation issues 
became equally important for me. 
 
One of the new areas suggested in the restructuring document referred to above 
was Adult Education. Its rapid development was assisted by an existing 
collaboration between the University of the North (UNIN) in South Africa and 
the University of Groningen (RUG) in the Netherlands dating back to 1993. 
With my visits to the Department of Adult Education at the latter university and 
to the other adult education institutions in the Netherlands, my interest in adult 
education just grew almost from nowhere. When I tried to engage my present 
supervisor, Prof. Max van der Kamp, in my research activities I could only 
realise that the right thing to do was to change my research activities to another 
direction. Adult Education was to be the new direction. Since I had already 
collected a lot of information about transformation both here and abroad, and 
had time enough to contemplate about implementation based on my experiences 
in the then Faculty of Education, my area of research was ‘decided’ for me. 
Hence the title of this dissertation: Implementing Adult Education Policy in the 
Limpopo Province of South Africa: Ideals, Challenges and Opportunities. 
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CHAPTER 1 
 

INTRODUCTION AND BACKGROUND 
 
1.1.1 Introduction 
 
In this chapter a brief background to this study will be provided to give the 
reader a certain degree of understanding about the context. A brief background 
relating to South Africa will be followed by one about the Limpopo Province1. 
The backgrounds will be more about education in general and adult education in 
particular. It is not the intention here to say everything about South Africa or the 
Limpopo Province. The aims of the study and the research questions will follow 
the background.  
 
1.2 South Africa 
 
1.2.1 The Old South Africa  
It is perhaps to be regretted that the history of South Africa is a history of 
Apartheid. But to understand anything about the country you need a grasp of this 
history. The political struggle against apartheid2, was also an educational 
struggle in many ways. This became evident when the whites-only Nationalist 
Party came to power in the 1948 whites-only elections. Besides the elections 
signalling an intense struggle in the political arena, it also signalled an intense 
struggle in the educational arena. The Nationalist Party-led government 
unleashed a determination not seen before to settle her racial problem and to 
finally put the black person where he ‘belonged’, politically, economically and 
educationally. Draconian laws were passed in all those spheres. While you saw 
laws to have separate residential areas for different racial groups, laws to 
prohibit interracial marriages, pass laws to control the movement of people from 
one area to another especially that of blacks, a plethora of labour laws, on the 
one hand; you saw, on the other, the passing of the Bantu Education Act of 
1953, the Coloured Education Act of 1963, the Indian Education Act of 1965 
and the National Education Act of 1967. These acts were to be the foundations 
for the education of Blacks, Coloureds, Indians and Whites respectively. Just 
here it needs to be mentioned that the apartheid regime felt in total control when 
Nelson Mandela3 was ‘finally’ imprisoned in 1963. 

                                                 
1 This study is about the implementation of adult education policies in the Limpopo Province 
of South Africa. 
2 This was a policy of ‘separate but equal’ development of the various population groups 
pursued by the white minority regime for many years up to 1994. 
3 Nelson Mandela the ‘terrorist’ became the President of the country after the 1994 
democratic elections. 
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To further divide Blacks into smaller ethnic groups, reserves which later became 
‘bantustans’ and then homelands, were established legally. Alongside there were 
‘white areas’ where blacks could only work and not reside. The same happened 
with Coloureds and Indians. They also had their own residential areas, where 
they could retain and practise their cultures. Blacks could do that in their ten 
homelands - Lebowa (Northern Sotho-speaking); Venda (Venda-speaking); 
Gazankulu (Tsonga-speaking); Bophuthatswana (Tswana-speaking); Qwaqwa 
(Southern Sotho-speaking); Kwazulu (Zulu-speaking); Kwandebele (Ndebele-
speaking); Kangwane (Swazi-speaking) Ciskei and Transkei (Xhosa-speaking). 
In all those homelands the lowest form of education, Bantu Education, was to be 
offered. That was to be ‘policed’ by what were known as Departments of 
Education and Culture. 
 
1.2.2 Bantu Education4 
This was to be the official education in all the homelands and for all the blacks 
who worked in the so-called white areas. It was a kind of a ‘fit-for-the-purpose’ 
education. As long as the products of this system could do the menial tasks that 
the apartheid system required, that was enough. Issues of quality did not matter. 
It was therefore under-funded and ill-equipped. For instance, four times as much 
was spent on a white child than on a black child, and the pupil teacher ratio were 
on average one (1) teacher to sixty (60) learners. For white education it would 
be 1:30. First Standard Six (the end of primary school then), then later Standard 
Eight (end of secondary school) and much later Standard Ten (end of high 
school) were very important marks of achievement in this system. At different 
times in the history one could become a teacher upon completion of those. So 
there was a time when almost all, if not all, teachers had only standard six, and 
later only standard eight and much more later (even now) standard ten, with a 
professional qualification in teaching5.  
 
Bantu education was extended to university education with the passing of The 
Extension of University Education Act of 19596. With that Act separate 
universities were established for blacks, coloureds and Indians. The existing 
universities remained for whites except for the University of Fort Hare which 
was established in 1916 for blacks. Like schools, they were not well provided 
for and the education offered was of the lowest standard - poorly qualified staff, 

                                                 
4 Over the years even the apartheid government became uncomfortable with this name. As a 
result cosmetic changes were effected. The department that became responsible for it was 
called the Department of Education and Training for blacks in white areas and Education and 
Culture in the homelands. But the quality remained inferior. For me Bantu Education captures 
this very well. 
5 Of course it has to be said that this was happening even before the Bantu Education Act. 
6 The University of the North, one of the partners in the collaboration within which this study 
is taking place, was established in 1960. 
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both black and white, ill-equipped libraries and where the barest minimum was 
done to qualify (no research that could be called that). And located outside the 
cities, sometimes even far away in the bush7. That legacy remains important for 
looking at education in South Africa today.  
 
1.2.3 The University of the North8 
This was one of the universities established to cater for the products of Bantu 
Education from three homelands (Lebowa, Venda and Gazankulu)9. Nothing is 
more apt in describing the envisaged role of the university than the name of the 
post office which was supposed to serve it and the nearby rural communities - 
SOVENGA for SOtho, VEnda and tsoNGA - the three language groups that 
populated the three homelands. The university was also supposed to produce 
staff for the three administrations. That did not need quality. After all, because 
of apartheid and the international boycott that followed it, the country, let alone 
the homelands, did not have to compete globally. 
 
1.2.4 Implications of the above 
The implications of all of the above are captured by the following: 
 

“The most important effect of unequal education  
provision is that millions of people have received  
either no education, or very little formal education  
of very low quality”10 

 
While that is true of the whole of South Africa, it could be more truer of the 
previous homelands whose respective education systems were organised under 
the Departments of Education and Culture11 with the Department of Education 
and Training (DET) in Pretoria12 as the overseer. 
 
1.2.5 The New South Africa 
With the first democratic elections of 1994, South Africa shed the apartheid 
past. A new state was born amidst the optimism akin to the one that 

                                                 
7 They came to be known as ‘bush’ colleges or universities. 
8 Read this as one example of the universities that are generally referred to as historically 
disadvantaged. 
9 Against the plans, this university joined the anti-apartheid struggle and many students 
enrolled from other parts of South Africa. It became another site of struggle, and education 
standards shifted further and further in the background. 
10 See National Education Policy Investigation, 1992. Adult Education. Cape Town: Oxford 
University Press. 
11 Sometimes you had a feeling that culture was confused with education, if education meant 
the development of certain skills, including thinking skills. 
12 Previously and still the capital city of South Africa. 



 4

characterised the American Great Society Dream of the 1960s13, with one 
difference though. In South Africa the elections meant a non-reversible parting 
with the past, and a new entry into the world. South Africa had a new 
constitution and was a country with new demarcations. Where previously there 
were four provinces and ten homelands, these were replaced by nine provinces, 
namely, the Northern Province (now Limpopo Province), Mpumalanga, 
Gauteng, North West, Free State, Kwazulu-Natal, Eastern Cape, Northern Cape 
and Western Cape. That meant a political shift which was to be followed by the 
legislation of a variety of laws in different spheres and an intense period of 
policy formulation. The Reconstruction and Development Programme (RDP) of 
1994 was one of the first policy frameworks that were very revealing of the 
intentions of the state - intervention at all levels to address the legacy of 
apartheid. That spirit of intervention, reconstruction and development was 
visible in the educational arena as well.14 
 
In education, all the apartheid departments and structures were dismantled and 
replaced by nine provincial departments and the national Department of 
Education, which together are functioning as a single national system. Different 
Acts of Law at different levels underpin this system. The school system has been 
brought under one roof through the South African Schools Act (1996); higher 
education through the Higher Education Act (1997); and the Further Education 
and Training Act (1998) has brought about a ‘new’ band known as Further 
Education and Training (FET). In short the South African education system 
consists of three bands established through the South African Qualifications Act 
(SAQA) of 1995. From the top is the Higher Education (HE) band, followed by 
the Further Education and Training band, and at the bottom is the General 
Education and Training (GET) band. The HE band includes a range of 
occupational certificates, national diplomas and degrees up to and including 
postdoctoral degrees. The FET band is composed of a mix of school education 
(grades 10-12), college and training certificates (industry-based and non-
formal). The GET band incorporates a reception year and school grades up to 
grade 9 plus Adult Basic Education (ABET) consisting of four levels (Level 1 – 
4). These bands form the basic divisions of what is known as the National 

                                                 
13 The 1960s were the years of hope in America. Many laws were passed to address a number 
of social problems, especially for the poor, mostly black neighbourhoods. Unemployment, 
homelessness, poor education, poverty and related problems were beginning to receive the 
attention of one president after the other. At the end of the decade many commentators felt 
that not much had been achieved. 
14 The RDP as a programme was abandoned as it could not be sustained in financial terms. 
The RDP office was shut down and the Minister redeployed into another portfolio. But the 
spirit of reconstruction and development remains as indicated by the Parliamentary opening 
speeches of President Mbeki. 
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Qualifications Framework (NQF) and is provided for by SAQA (see Annexure 
1). 
 
 
1.3 Adult Education15 
 
1.3.1 In the past  
The preoccupation of the apartheid state with structuring education along that 
philosophy, coupled with the needs of the economy then (namely cheap labour), 
meant that adult education was never on the agenda. In fact, when the opponents 
of Bantu Education introduced night schools to offer alternative education, these 
schools were met with the fullest might of the state. They were crushed and their 
proponents arrested in some cases. Only when the economy changed and there 
was a need for a certain level of cheap labour, did the government become 
interested in some kind of adult education. As a result a system of night schools 
was introduced. Unlike the crushed night school system, this was an extension 
of the regular a. Bantu Education system. The same curriculum was offered, 
same syllabus followed and the same textbooks used. Day teachers were used on 
a part time basis. 
 
State provision of adult education consisted of regional offices (8); public 
centres (123); satellite centres (82); circuit centres for in-service teacher training 
(10); and state-aided centres (580) of which 43 were registered at sites of large 
employers like mines, companies, the Rural Foundation, farms, etc; and 530 in 
the ‘self-governing territories’16. Those were the homelands. 
 
Besides the state through the Department of Education and Training (DET), 
other providers were industry (who always complained of the ‘untrainability’ of 
their workers, mainly blacks) and the non-governmental organisations (NGOs). 
All in all the government regarded training and other forms of education, 
including adult education, as the responsibility of other parties, particularly 
employers. So, the government saw it as their role to encourage others like 
industry and NGOs to play that role.17 
 
Although the state played the role of provider of basic adult education, the scope 
of its provision has been meagre, according to the National Education Policy 
Investigation (NEPI) research group on adult education. In their Report (p. 1) 
they write: 

                                                 
15 For a fuller understanding read Aitcheson J. J. W.  Struggle and Compromise: A History of 
South African Adult Education from 1960 to 1999 in  Nemeth B. and Poggeler F. 2002. 
Ethics, Ideals and Ideologies in the History of Adult Education, Offprint: Peter Lang. 
16 See NEPI, op cit., p. 11. 
17 The NEPI report gives more detail. 
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 The quality of life of millions of South African adults is 

probably affected because they cannot read and write. People  
who are marginalised or displaced are further disadvantaged  
by their inability to participate in the dominant forms of literacy. 
They are disadvantaged in job-seeking, they are sometimes unable 
to participate effectively in training or development programmes, 
they might be unable to provide the support for their own children’s 
learning and they might be unable to respond to the critical 
medical and environmental issues which pose direct threats to their 
existence. 

 
This then suggested that there was no match between this situation and the 
degree of state involvement. With the level of provision at the time the key 
policy question for the new government was: What was required to move from 
small-scale inefficient provision to large- scale effective provision? 
 
1.3.2 At present 
Presently adult education is provided for in two bands18. As adult basic 
education in (or parallel to) the GET band, and as adult education and training 
(AET) - in technical and community or youth colleges, and non-formal 
provision - in the FET band. This position was arrived at through a policy 
formulation process that is regarded to have been broadly consultative. This 
process produced a number of important discussion and policy documents on 
adult education. On September 8, 1995, the then Minister of Education 
announced the Interim Guidelines for the Provision of Adult Basic Education 
and Training as official policy of the government19. On October 22, 1997, A 
National Policy Framework For Adult Education and Training was affirmed 
and it became a national policy. The National Multi-year Implementation Plan 
for Adult Education: Provision and Accreditation was approved simultaneously. 
In December, 2000, the ABET Act was passed20. Sketchily, that was the policy 
formulation at national level. But the question at the end of the last section 
(1.3.1 above) remains. The policy documents and the Act contain very good 
intentions and promises but policies by themselves, though necessary, are not 
sufficient. They provide the starting point. It is the effective implementation of 
those policies that could make the difference. The ‘distance’ between the 
starting point and the ‘finishing line’, which is the full implementation of 

                                                 
18 See Attachment 1. 
19 See Department of Education, 1997. A National Multi-year Implementation Plan for Adult 
Education and Training: Provision and Accreditation. Pretoria. p. iv. 
20 These documents and the provincial Multi-year Implementation Plan of the Limpopo 
Province will be the subject of analysis in Chapter 5. 
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policies,21 is the concern of this study. The Limpopo Province is a case used to 
look at the implementation problem.  
 
 
1.4 The Limpopo Province 
 
1.4.1 Size and Population 
The Limpopo Province is a product of three homelands merged together - the 
former Lebowa, Gazankulu and Venda. You add to this the coloured, Indian and 
white administrations of the former Northern Transvaal and the administration 
structure of Blacks living in the former white areas, you have a new province 
that brings together seven administrations of the past. It is the fifth largest 
province in South Africa with a population of about 5,5 million with Africans 
making about 96% of this. About 90% of Africans live in rural areas. Fifty three 
percent (53%) of the population are women. The population density is 41 people 
per square kilometers. It is the third most densely populated province in the 
country after KwaZulu Natal and Gauteng.22 
 
The three dominant languages spoken in the Province are Northern Sotho (56%), 
Tsonga (23%) and Venda (12%). Those are followed by Afrikaans and English. 
 
1.4.2 Economy and Employment 
According to the provincial Multi-year Implementation Plan, quoting different 
sources23, forty one percent (41%) of the economically active population are 
unemployed in the Province. The main employment sectors are the civil service, 
agriculture, small industrial and mining sectors and tourism. It could be 
worthwhile to find out what role these sectors are playing towards the education 
of adults, and what role they could play in the future. 
 
The Province has the lowest per capita income of all S.A’s provinces and the 
highest dependency rate, with an average of 4,8 people living off another 
person. This means that those who earn some type of income support five other 
people. Sixty one percent (61%) of the population lives below the minimum 
level of subsistence. Only 12% of the population have running tap water in their 
homes and only 13% have access to electricity. 
 
That is the picture of the province. But a question could be asked: What could be 
the future role of adult education in changing or just improving that situation? 
Could the informal sector, that is so important these days in sustaining so many 

                                                 
21 Some prefer to call it the gap between policy and implementation. 
22 See the Provincial Multi-year Implementation Plan for Adult Education and Training, 1998. 
23 They use the Central Statistics of 1997 and the USAID Needs Assessment of 1997. 
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livelihoods, be the area where adult education could make a contribution? It is 
reasonable to assume that it might be the most important area. 
 
1.4.3 Education and Adult Education 
The political restructuring has meant that the Province has had to merge seven 
departments of education. Those were the three Departments of Education and 
Culture of the former homelands, the Department of Education and Training that 
was serving black education in the so-called white areas, and the departments 
for coloureds, whites and Indians. This meant bringing together seven 
differently resourced departments and more importantly seven ‘different-in-
quality’ systems of education. The most inferior in terms of funding, resourcing 
and quality was education in the homelands. The larger part of the population 
lives in the former homeland area. Therefore, in general, education has been of 
the poorest kind in the Province. 
 
The neglect of education led to a very badly organised system of education 
characterised by few school buildings, very few qualified teachers, many poorly 
qualified teachers, overcrowding, high failure and repetition rates, very low 
motivational levels and associated high drop out rates. 
 
The sum total of this neglect is 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. There are more than one (1) million people who 
are 15 years and older with less than Grade 7 and about 1.4 million with less 
than Grade 9. So there are about one million people who are semi-illiterate or 
cannot read or write (less than std 5) and those who are functionally illiterate 
(about 1.4 million).24 It might be important here to add the provincial share of 
non-literate adults. There are 3,2 million adults who cannot read or write in the 
whole of South Africa.25 The percentage shares are shown in Table 1. 
 

                                                 
24 See the Provincial Multi-year Implementation Plan, op cit., p. 8. 
25 According to the North West Province Abet Research Report and Working Document of 
March 31, 2001, p. 244.  
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Table 1: Provincial Share of Non-Literate Adults (2000)26 
 

PROVINCE % SHARE OF NON-
LITERATE ADULTS 

LIMPOPO  6,9% 
MPUMALANGA 29,4% 
KWAZULU-NATAL 22,9% 
NORTH WEST 22,7% 
NORTHERN CAPE 21,7% 
EASTERN CAPE 20,9% 
FREE STATE 16,1% 
GAUTENG 9,5% 
WESTERN CAPE 6,7% 

 
 
This table shows that adult illiteracy is the highest in the Limpopo Province 
while the Western Cape enjoys the least adult illiteracy. For policy 
implementation that is a significant pointer. One point is clear: To say policy 
implementation in adult education is a provincial matter and leave it at that is 
inherently flawed.  
 
This is so because, as mentioned in section 1.3.1 above, the role of the state in 
adult education matters country-wide was only meagre as compared to the 
problem as captured in section 1.2.4. In the Province the problem was further 
compounded by the interest shown in adult education by the various homelands, 
if the responses from most people interviewed are anything to go by.27 The total 
sum of the historical neglect and differential attention by the homelands, means 
that there are certain provinces that need to actually be ‘lifted by the hand’ by 
the government. Limpopo Province, given its share of non-literate adults as 
indicated in the table above, deserves special attention in matters of adult 
education. 
 
1.4.4 Concluding Remarks 
To conclude the section that is the context within which implementation must 
take place. So many factors are at play. More importantly the human resource 
factor given the above educational scenario. In point form this is the context: 
 

• the Province is a merger of seven previous administrations 

                                                 
26 Ibid., p. 245. 
27 Most people felt that the former Gazankulu first, then the former Venda second, and then 
the former Lebowa paid attention to adult education to differing degrees in that order. Some 
think the first two are tied on first position. 
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• the Province is predominantly rural 
• the Province has the lowest per capita income of all provinces 
• of the economically active population 41% is unemployed 
• in 1997 the Province had about 1 million illiterate and semi-literate 

people 
• the Province has the highest illiteracy rate 

 
When implementation is the business of povinces, then this context is very 
important to consider in efforts to implement policies. A few statements about 
policy formulation are important here. 
 
 
1.5 From Policy Formulation to Implementation 
 
As indicated earlier the demise of apartheid was followed by excitement and 
hope everywhere, even at government level. The stakeholders in different 
spheres were invited to consultative conferences where policy issues were 
discussed and debated. The policy formulation process culminated in policies 
that were to guide the future. In adult education, the state was going to play a 
more interventionist role. In the words of then Deputy Director General for 
General Further Education and Training: 
 

No longer is the State a mere spectator or 
an obstacle to the development of a strong 
adult education and training movement in  
this country.28 

 
This clearly shows the intention of the government as far as adult education was 
concerned. The aim is clearly to address the legacy of apartheid, especially as 
far as the role of the state was concerned. In the same document a statement is 
made that 
 

The Plan correctly identifies Adult Education and  
Training as the foundation or basis for further and  
higher education and training, and for entry in the  
workplace.29 

 
From this one sees the government’s vision for adult education30. But what 
should be good to read is: 

                                                 
28 Department of Education (DOE),  1997. A Multi-year Implementation Plan, p. iv. 
29 Ibid., p. v. 
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… we wish to say that we look forward to the day  
when we can proudly announce our successes at the  
table of nations, joining countries like Cuba, Nicaragua,  
India, China, Mexico, Brazil and Tanzania, all of whom  
have made tremendous strides in servicing the need for  
education and training of adults in those countries31. 

 
That is interesting because in many ways it captures the spirit of the times. It 
said South Africa would stand up and be counted. In a way one may want to 
liken this spirit with that of the Great American Dream32 mentioned earlier. 
Hopefully this will end up differently, depending on how effective the 
implementation of policies will go. 
 
A few implementation considerations are necessary to make it possible. These 
have been looked at in this study in the Limpopo Province of South Africa.  
 
1.6  Aims of the study and research questions 
 
1.6.1 Aims 
Earlier indications are that there could be problems regarding implementation 
since changes appear to have been minimal so far, if the informal discussions 
with some officials, organisers and practitioners in adult education in the 
Province are anything to go by. Some of these people are part of a research 
group33 in the new department of adult education at the University of the North 
around the theme “From Social Exclusion to Lifelong Learning.” Some of the 
implementation problems were raised at a week-long workshop of this group in 
Venda (Region 3) in June, 1999 - problems to do with funding, lack of co-
ordination, shortage of human resources, etc. While there are pockets of success, 
implementation is seemingly slow, or ineffective, or lacking, while sporadic at 
other times.  
 
Therefore the problem is the implementation of adult education policies. The 
study aims at contributing towards a better understanding and appreciation of 
the “implementation problem” to assist in the development of contextualised, 
                                                                                                                                                         
30 In Chapter 5, an analysis of the policy documents will be presented, including the vision for 
ABET. 
31 DOE, op cit. p. vi 
32 When I began this study I was attracted to the American literature on implementation 
because the failure is well documented. This has eventually influenced the theoretical 
framework of this study.  
33 This team was developed in the context of a collaboration agreement between the 
University of the North (UNIN) in South Africa and the University of Groningen (RUG) in 
the Netherlands. The group benefits from regular missions of the staff of the Department of 
Adult Education and Social Intervention of RUG. 
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effective, and innovative implementation strategies in adult education in the 
Limpopo Province, albeit moderately.  
 
1.6.2 Research Questions 
Given what has already been said elsewhere in this chapter, one of the 
challenges that the Province is faced with, even South Africa, has to do with the 
unfavourable environment under which to implement the newly formulated 
adult education policies. Therefore the question What are the most important 
policy implementation considerations for the Limpopo Province of South 
Africa? is central to this study. It is the key question but to deal with it the 
following sub-questions were formulated: 

 
• What are the standards and resources of policy documents? 
• What are the specific conditions affecting adult education? 
• Who is the implementing agency? 
• What is the administrative structure of the implementing agency? 
• What implementation attempts (trials) are presently under way? 
• What implementation problems are encountered at present? 
• What strategies can be suggested as solutions to the problem? 
 

An attempt has been made to answer these questions throughout the research. 
Though some questions require a description of the adult education landscape, 
the aim of the study is to understand why implementation cannot happen as 
announced, sometimes even after broad consultations during the policy 
formulation stage. 
 
It has to be mentioned, however, that throughout the research, a more 
philosophical question kept me intrigued which is “What is it that people do 
when they say they are implementing this or that?”34 
 
 
1.7 Relevance of the study 
 
The scientific relevance of a study like this lies in the fact that it aims at 
understanding the implementation process, or problem. For South Africa with 
her new entry into the world, and to be able to gain a foothold there, she has to 
implement some of the policies which were the result of such an intense 
formulation process. This means understanding what it takes to implement 
anything, but more especially implementing the more difficult policies that aim 
at reconstruction. For the Limpopo Province to gain an understanding of the 
environment under which implementation has to take place and the seemingly 

                                                 
34 It is not part of this study, but I hope to pursue it later. 
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unimportant factors that affect it, it will be a step towards a conscious effort of 
implementation. The Province has to realise that implementation in a democracy 
could be very problematic unlike in an apartheid state where brute force was 
used. This study will play a role in making the role players conscious about that. 
It is hoped that a deeper understanding will translate into different ways of 
acting. 
 
But, perhaps, the most important point is the one raised by Weiss35 when she 
concludes that:  

 
“Research has … a useful contribution to make, but it is  
a partial contribution … Even in those situations where  
all actors agree on desired policy outcomes and are merely  
searching for optimal means, (analysts) must be content with  
being useful only when complemented by other sources of  
feedback to the policy process … we have much more reason  
to be modest.” 

 
Following Weiss, it is not the intention to solve the problems, let alone all of 
them, in adult education in the Limpopo Province, or even South Africa. It is 
rather to say, given the situation, how can the Province begin to ‘think’ in 
different ways about the implementation problems that it faces. Are there any? 
 
 
1.8 Conclusion 
 
We have learned from this chapter that: 

 
• in South Africa the struggle has not only been political, but was also 

fought in the educational arena; 
• the 1994 ‘all-inclusive’ elections in South Africa have meant a non-

reversible parting with the apartheid past; 
• the new government has indicated its preparedness to assume an 

interventionist role in adult education matters; 
• reconstruction and development remains on the agenda of the present 

government even if the RDP was abandoned; 
• the Limpopo Province is a ‘complexity’ of its own kind;36 

                                                 
35 Weiss, J. A. 1980. Dilemmas of Evaluating a Balancing Act: Policies for Prevention of 
Child Abuse in Policy Studies Review Journal, Vol. 8. No. 7: p. 1227. 
36 A merger of seven ‘different-in quality’ administrations, largely rural, with the lowest per 
capita income and the highest dependency rate. 
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• in the Limpopo Province one million people are semi-literate or 
cannot read and write, while 1,4 million are functionally illiterate; 

• a number of adult education policy documents were produced both 
nationally and provincially; 

• therefore there is a need to understand and appreciate the 
‘implementation problem’ as the first step towards meaningful 
implementation 

 
About the last point. As has been indicated elsewhere in the chapter, informal 
discussions with people and visits to some adult education centres have revealed 
that the implementation of the policies was not going as announced. This point 
led to this study, with the aims and research questions as presented. There was 
need for a theoretical framework for the study. That is the subject of the next 
chapter. 



 
CHAPTER 2 

 
THEORETICAL FRAMEWORK 

 
2.1.1 Introduction 
 
This chapter is about the theoretical issues of this study. It is about the 
conceptual framework of this study, the concepts (models) used and own 
assumptions about implementation in a developing situation of South Africa in 
general and the Limpopo Province in particular. To do this the chapter is divided 
into a number of sections. The first part is about the history of implementation 
studies. In this section the intention is to give brief expositions of three works of 
‘studies’ on implementation and to point how these works help or have helped in 
the development of the theoretical framework of this study. These are works by 
Derthick37, Murphy38 and Kaufman39.  
 
The second part focuses on some views about implementation and attempts at 
defining implementation. 
 
The third part deals with some models of implementation studies. These models 
are by Nakamura and Smallwood40; Mazmanian and Sabatier41; and by 
Alexander.42 The last one is by Van Horn and Van Meter.43 What they call “The 
Implementation of Intergovernmental Policy”.  
 
The fourth section will be devoted to the criticisms of the three models, i.e., both 
the first two and the last mentioned above. 
 
The fifth part will deal with the model of implementation studies ‘adopted’ in 
this study. This is the model by Van Horn and Van Meter. A somewhat thorough 

                                                 
37 Derthick, M.. 1972. New Towns In-Town. Washington, D.C: Urban Institute. 
38 Murphy, J. T. 1971. Title I of ESEA: The Politics of Implementing Federal Education 
Reform in Harvard Educational Review, Vol.. 41, No. 1: 35 – 63. 
39 Kaufman, H. 1973. Administrative Feedback. Washington D.C: The Brookings Institute. 
40 Nakamura, R T., and Smallwood, F. 1980. The Politics of Implementation. New York: St. 
Martins.  
41 Mazmanian, D. A., and Sabatier, P. A. 1989. Implementation and Public Policy. Lanham: 
University Press of America. 
42 Alexander, E. R. 1985. From Idea to Action: Notes for a Contingency Theory of the 
Implementation Process in Administration and Society, Vol. 16, No. 4: 403 - 426. Alexander’s 
model, the PPIP model, will not be presented here. He is used for his ideas about the three 
models presented. 
43 Van Horn, C. E., and Van Meter, D. S., 1977. The Implementation of Intergovernmental 
Policy in Policy Studies Review Annual, Vol. 1: 96 – 120. 
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exposition will be given here as this model is important for this whole study. It 
is the decision also to postpone ‘why this model’ to a later stage. 
 
While some of the issues raised by the other models are used to look critically at 
the ‘adopted’ model, equally other issues have been used to elaborate on that 
model. 
 
The last section will be about the theoretical issues of this study - concepts used 
and assumptions. An important aspect of this section will be on ‘why this 
model?’ 
 
 
2.2  The ‘Beginnings’ of Implementation Studies 

 
The American Dream of a Great Society of the early 1960s led to the appearance 
of pronouncements of laws, projects, programmes and initiatives aimed at 
ridding that society of all social, political and economic ills of the time - 
poverty, unemployment, segregation, health and educational problems. Very 
high principles were formulated and optimism was in the air. For example Title 
VI of the 1964 Civil Rights Act was promulgated to deal with racial 
discrimination; Title III of the Elementary and Secondary Education Act 
(ESEA) of 1965 provided funds for developing exemplary elementary and 
secondary school educational programmes to serve as models for regular school 
programmes; in 1967, President Lyndon B. Johnson proclaimed a new 
programme with the objective of building new housing for the poor; and in 1966 
the federal Economic Development Administration (EDA) announced a 
programme to create new jobs for the unemployed.44 
 
Towards the end of the decade it was becoming clear that most of the objectives 
that were formulated could not be achieved. Most of the projects were failing or 
had failed. Where there was success, it was only minimal or barely noticeable. 
This attracted the attention of social scientists - sociologists, political scientists 
and scientists from public administration and organisational studies (those doing 
work on organisational change and innovation).  
 
Literature on ‘what went wrong’ began to appear in the late 60s and the early 
1970s. Of this early period I propose to give brief expositions of the three works 
suggested earlier on. Of course there are other works that were used in the 
development of the theoretical framework of this study but these will be referred 
to from time to time. There will not be expositions written about them in this 
dissertation. 

                                                 
44 See Bardach, E., 1977. The Implementation Game. Cambridge: The MIT Press, pp 1 – 3. 
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2.2.1 Derthick: ‘New Towns In-Town’ Programme45 
2.2.1.1 Origins  
This programme was the brainchild of President Lyndon B. Johnson. Its main 
objective was to build new houses for the poor in order to create model 
communities (sometimes referred to as “total communities”) on the surplus 
federal land in metropolitan areas. The idea was to build communities of 
diversity, offering a wide variety of opportunity to a cross section of people with 
different social and economic backgrounds. Given the gravity of the problem of 
poverty and the associated problem of homelessness (at least for blacks), given 
the origin of the programme (the President’s Office) and the fact that as a 
presidential programme money was not going to be a problem, this programme 
was welcome and supported by various individuals, agencies, local interest 
groups, councillors and the public in general. In fact most of these were going to 
gain in one way or the other. For councillors for example, they were sitting with 
this problem in their offices; for representatives in Congress, their constituencies 
were watching with interest; and for the Department of Housing and Urban 
Development, chosen as the implementing agency, this fell right on their lap 
because the housing issue for the poor was always a difficult one for them. 
There was no reason for this programme to fail, there were all the reasons for it 
to succeed. But it failed, at least in Derthick’s view. 

Therefore she undertook a study of this project in seven cities: Washington, San 
Antonio, Atlanta, Louisville, Clinton Township, New Bedford and San 
Francisco. Before looking briefly at what happened in each, the origins first. 
 
The President had an idea, discussed it with his office staff who agreed with him 
and felt that it was a great one. A task force was immediately established to look 
at the mechanism of implementing it. First an implementing agency was sought. 
The Department of Housing and Urban Development (HUD) was to be the one. 
The officials of the HUD were ambivalent about the programme. First, it came 
to them without warning and was seen as a burden imposed by an impulsive, 
demanding President. Secondly, they saw it as an opportunity too as it had the 
backing of the President. They would benefit from the co-operation of other 
executive departments, in particular where land was concerned. 
 
Driven by the fact that “As a creature of the chief executive, this programme 
was to be invested with the executive virtues - energy, speed, and flexibility”,46 
the HUD embarked on it with enthusiasm. But soon the HUD realised that their 
conception of new towns was broad and vague as it linked to the development of 
surplus lands. While they were thinking of building relatively large independent 
cities, this programme, it soon became clear to them, was to build new 
                                                 
45 For more see Derthick, M., 1972. New Towns In-Town. Washington, D.C: Urban Institute.   
46 Ibid.,  p. 7. 
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communities in existing cities. So the programme was not in line with their 
objectives. 
 
HUD did not doubt that the success of this programme would also depend on 
local interest and initiative. But there was little consideration of what would be 
required to evoke local action or what to do if their guidelines did not match the 
local officials’ conception of what was ‘best.’ 
 
HUD continued to shape the programme to its own purposes and developed its 
own administration to the extent that the presidential programme became also a 
departmental programme. But there they met a number of problems. First there 
was confusion over objectives because of little planning. This was shown by the 
names that were given to the programme at different times.47 Second was the 
problem of defining relations with other executive agencies - Defence for land; 
Justice for indifference rather than intervention and so on - at least to retain co-
operation with them. Third was the problem of internal conflict amongst the 
different operating units of the agency as far as resource allocation was 
concerned. Their co-operation was important for the success of the programme. 
 
Without getting into detail the programme came as a surprise to the regional 
offices when they learned through urgent phone calls from Washington that they 
had to join survey teams in search for federal property. This antagonised some 
regional officials where even one administrator objected outright to the 
programme. 
 
With time the President ‘got educated that this programme was not going to go 
like hot cakes’ and his interest waned and when he announced that he was not 
going to run for elections again “HUD then was left with the responsibility for a 
presidential programme that had lost its president.”48 
 
In a way the origins of the programme account for the unsuccessful outcome - 
highly personal, hastily announced and improvised, sole documentary 
foundation constituted by the press release, no executive order etc. - according 
to Derthick. In her view these factors by themselves might seem to explain the 
failure of the programme, but they do not explain it satisfactorily. Now for the 
projects.49 
 
2.2.1.2 Projects 
Washington: The project soon ran into opposition from neighbouring residents 
most of whom were middle-class blacks. They preferred a use that would secure 
                                                 
47 Ibid.,  p. 15.  
48 Ibid.,  p. 21.  
49 For more information I refer the reader to the book itself. I am being very brief here. 
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the middle-class character of the neighbourhood. In response to opposition local 
officials offered “participation.” Soon there was a dispute over citizen 
participation which even was beginning to overshadow citizen opposition. But 
both hampered the work of the agency. In short, citizens were angry. 
 
San Antonio: A congressman who initially applauded the project and even 
praised Johnson as “President of the 20th century”, backed down when told by a 
commanding general that the Army needed the land. Suddenly he felt that the 
new community should be built nearer to the centre of the city because 
otherwise it would “simply be an island of unhappy people, at sea in the very 
midst of San Antonio.”50 
 
Atlanta: The city took interest in the programme. A staff member was assigned 
to look after the programme full time. But the main problem for local and 
regional officials was the organisation and financing of development. They 
wished to use the urban renewal programme differently. They wanted to add 
another site to the one identified. Whatever else happened the whole thing was 
trapped in legal wrangles and accordingly ended in court. 
 
Louisville: Even when care was taken to avoid cities known for racial problems, 
problems of race raised their head in this city when it was historically believed 
not to be having this problem. The goal of racial integration, itself the central 
concern of the programme, led to some local officials declining to participate in 
it. 
 
Clinton Township: In this city a try at private action was made. A private non-
profit corporation took charge of the development. They immediately met with 
the township officials and made certain agreements. The problems the private 
company met with came from elsewhere and not from the local officials. Four 
years after the programme’s founding Clinton Township was the only place 
where construction was underway according to Derthick. 
 
New Bedford: In this city the mayor was very supportive of the project but the 
citizens protested. The citizens were claiming that when they bought their land 
the deed stipulated a different use (single family houses only) for the chosen 
site. Even if initially the mayor tried to play down the protests, he eventually had 
to back down. 
 

                                                 
50 A strong reason indeed! 
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San Francisco: The natural beauty of San Francisco made it a prime location 
for a model town but what the federal planners wished to exploit, local 
conservationists wished to preserve - and the local interests won.51  
 
2.2.1.3 Derthick’s Conclusions 52 
In Derthick’s view the programme failed fundamentally because of the 
characteristics of the federal government that are associated with, and to a 
degree are inherent in, its central position in the governmental system. She 
thinks from that position the government had limited influence at the local level 
and that explains why the programme was successfully opposed in different 
cities.  
 
The strongest point she makes, in my view, is “… separation from local politics 
and administration gives policy makers a license to formulate ideal, innovative 
objectives, because the political and administrative burdens of the innovations 
they conceive will be borne locally. They are free, much freer than local 
officials, to stand publicly for progress and high principle” (own emphasis).53 
 
In a nutshell, for Derthick the programme was an unsuccessful attempt at 
centralised action in a governmental system that remained extremely 
decentralised. 
 
2.2.2 Murphy: Title I of ESEA54 

This Act was designed to stimulate innovation, to strengthen the states, to link 
research with the schools, and to make the problems of the poor the nation’s 
number one priority. It was the first step towards a new face for American 
education. It was a federal Act. However, after six years questions were 
beginning to be asked by various commentators whether the spirit was translated 
into practice, and Murphy was amongst these. He looked at this as a reform 
initiative and sought to find what the impediments were for the implementation 
of the Act at the federal and the state level. 
 
2.2.2.1 Federal Level 
At this level the 98-year old U.S. Office of Education (USOE) was to give 
leadership. It was not involved in the development of Title I. It was still steeped 
in the more traditional approaches of general aid and not grants-in-aid that this 
Act was about. New blood was brought in but the ‘old guard’ made the day-to-
day decisions. USOE did not have enough people to monitor the programme. 

                                                 
51 See Derthick, op cit.: pp. 75 – 79.  
52 The “Post Mortem” chapter of the book gives more information 
53 Could this be the case in South Africa where it is  so often said how adult education ranks 
amongst the top priority areas in education? 
54 See Murphy, J. T., op cit. 
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Because of the limited staff situation states were not getting any assistance from 
USOE.  
 
In their long life USOE did not have a history of investigating what was 
happening in the states. This of course had to do with the politics of federalism. 
So, in a way, administrators were playing a political role also. Murphy 
concludes therefore that the problem was political. There are cases where the 
agency attempted to assert leadership but mostly these were unsuccessful. For 
example, when they wrote a memorandum to the states that local advisory 
committees needed to be established for the planning, operation, and appraisal 
of a comprehensive compensatory educational programme (the very spirit of the 
Act), and many educators objected by citing reasons of threat to professional 
control, USOE backtracked. They were weak in the face of local interests, here 
represented by professionals themselves. 

 
2.2.2.2 State Level 
According to Murphy there are important barriers to implementing legislative 
priorities at state level. One, state departments of education provide little 
educational leadership. This in most cases Murphy found to be linked to second, 
the problem of personnel - lack of expertise and experience. 

 
He found also weak financial management procedures coupled with inaccurate 
financial reporting. Sometimes meaningless reports about the state of the art 
were written. Like the federal agency which was not giving direction to the 
states, the states also were not giving direction to the districts. In fact just as 
USOE was unable to dictate to the states, the states in general were unable to 
impose their priorities on local districts. 

 
2.2.2.3 Murphy’s Conclusions 
The lines that summarise Murphy are “I have found a number of contributing 
causes: the reformers were not implementers; inadequate staff; a disinclination 
to monitor; a law and tradition favouring local control; and absence of pressure 
from the poor. The primary cause, however, is political.”55 

 
2.2.3 Kaufman: Administrative Feedback56 
2.2.3.1 Objectives of the study 
There is an assumption that leaders of organisations are informed about the 
activities of their subordinates. At the same time there is doubt about the very 
assumption. In an effort to determine which one was closer to the truth, 
Kaufman and fellow researchers embarked on a study of “administrative 

                                                 
55 For more information read Murphy, op cit. 
56 See Kaufman, op cit. 
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feedback”. They defined this as all the processes by which the bureau leaders 
were apprised of subordinate behaviour down to the lowest organisational level. 

 
They studied a number of federal bureaus around the question “Does it appear in 
these agencies that the information about subordinates reaching headquarters is 
sufficient for leaders to judge accurately whether their subordinates are 
complying with directives?" So they were concerned with compliance because 
there were always tendencies toward non-compliance by subordinates as “the 
subordinates don’t know what their superiors want, or they can’t do what their 
superiors want, or they refuse to do what their superiors want.”57 These having 
to do with questions of clarity of directives, adequate training or experience on 
the part of the subordinates, and dispositions towards the directives, 
respectively. 
 
2.2.3.2 Findings 
They found that there were five major sources of feedback: reporting, personal 
inspection, the web of personal contacts, investigations, and centralised services. 
The latter meaning taking over activities that would have to be performed in the 
field.58 
 
An interesting finding for this present study is that in the Bureau of Elementary 
and Secondary Education, a unit of USOE, which was in charge of Title I of the 
Elementary and Secondary Education Act, there was no policy of monitoring 
and inspection. The bureau had always regarded its legislative mandate as the 
automatic disbursement of funds allocated by formula. It was not eager for the 
kind of battles that could have emerged from inspection of the recipients’ actual 
use of the federal grants.59 
 
2.2.4 General concluding remarks 
Generally speaking the three works are raising very important issues relating to 
the implementation process. The point of administrative feedback that is the 
subject of Kaufman’s book is critical for effective implementation. That 
implementing agencies should be apprised or informed of what is happening in 
the field can never be debated.  
 
However, by their own admission, they “did not examine ‘substantive feedback’ 
- the flow of information advising headquarters how close the activities of the 
organisations come to the substantive targets set by the leaders”60 - which in my 

                                                 
57 Halperin, M. H. as quoted by Kaufman, op cit., p. 2. 
58 I am taking it that the other four are understandable to the reader. 
59 See Kaufman, op cit., pp. 30 – 31. 
60 Ibid., p. 1. 
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view would have made them aware that there was more to implementation than 
administrative feedback. 
 
Murphy looked at implementation as pressure politics - as a system of pressures 
and counter pressures. Like in the case of administrative feedback, it is 
misleading to make the notion of “pressure” into the central concept for 
understanding the implementation process. It might be possible that everybody 
is agreed about what needs to be achieved and everybody wants to achieve that 
but they fail. Such a situation cannot be explained away by the bare concept of 
pressure. Bardach61 offers another way of looking at “pressure” but this way also 
runs into another conceptual problem of pressure describing everything. 
 
Derthick, to whom Bardach ascribes the view of the implementation process as 
intergovernmental bargaining, through her case studies of the seven projects did 
a better analysis of the implementation process. However, the main problem 
with her view is how she comes to say all the problems in those cities were 
inherent in a federal system. Most of those problems, if not all, can or are 
experienced in other political systems, different from the American federal 
system and there must be an explanation for that also.62 
 
2.3 Theoretical Views on Implementation 
 
No doubt the three, Derthick, Murphy and Kaufman63, do address themselves to 
issues that are pertinent in the implementation process. Bargaining, pressures 
and administrative feedback have to be taken seriously by anybody embarking 
on a study of the implementation of policy. 
 
However what their analyses are missing, or what they are not explicit about, is 
their ideas about implementation as a distinct phenomenon. Pressman and 
Wildavsky,64 even when they found Derthick’s book an excellent one, say they 
have never been able to locate any thoroughgoing analysis of implementation.  
 
Of the early days they say “Implementation in recent years has been discussed 
but rarely studied … Complaints about implementation do not constitute serious 
efforts to grapple with the problem.”65 What then is implementation? 

 

                                                 
61 Bardach, op cit. p. 40. 
62 See Bardach for in-depth critiques of the ideas of Murphy and Derthick. 
63 Also see Bailey, S., and Morsher, E. 1968. ESEA: The Office of Education Administers a 
Law. Suracuse: Syracuse University Press. 
64 See Pressman, J. L., and Wildavsky, A. B. 1973. Implementation. Berkerly: University of 
California. 
65 Pressman and Wildavsky, op cit. p. xiii. 
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2.3.1 Pressman and Wildavsky: The Complexity of Joint Action66 
Pressman and Wildavsky view implementation as that part of a public 
programme following the initial setting of goals, securing agreement and 
commitment of funds. To them it means: to carry out, accomplish, fulfil, 
produce, complete … a policy.”67 Significantly they mention that “implement” 
must have an object like “policy” to suggest that it is a mistake to divorce 
implementation from policy. To implement policy objectives involves 
establishing chains of causation between initial conditions and future 
consequences. So to them implementation is the ability to forge subsequent links 
in the causal chain so as to obtain the desired results. This way implementation 
rests on what they call “the complexity of joint action.” 
 
In any programme there are found everyday happenings with a prosaic 
character. These may apparently look simple and straight forward, while in 
effect they are complex. Such things as changing actors, diverse perspectives 
and multiple decision points and clearances.68 They can make implementation 
more difficult. 
 
According to Pressman and Wildavsky, participants may agree with the 
objectives of a policy and still oppose the means of operationalising it because 
the means are incompatible with other commitments, or they have a preference 
for other programmes, or they are simultaneously committed to other projects, 
or they depend on others who lack a sense of urgency, or they have different 
opinions about leadership roles or they agree but do not have the power to do 
anything. When you add changing actors and those many points of decisions and 
clearances then you have a very complex process full of conflicts. And that is 
implementation, they conclude. 
 
Bardach,69 besides a few criticisms of his own towards Pressman and 
Wildavsky, feels they were the only scholars who attempted a dynamic 
interpretation of the implementation problem, that is, an interpretation that takes 
the passage of time and the manoeuvring that goes with it into account. In fact 
he links this maneuvering, which leads to delays, with the gamesmanship that 
shoots through all the implementation attempts. So for him implementation is a 
system of games. 
 

                                                 
66 I do not propose to give an exposition here but only relevant points to this study. 
67 Pressman and Wildavsky, op cit. 
68 The authors give a detailed discussion of these but I want to use only the example of 
diverse perspectives. 
69 See Bardach, op cit. pp. 51 - 55. 
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2.3.2 Bardach: Implementation Games 
Bardach sees the implementation process like a machine where a number of 
elements are brought together to perform a particular function. However, 
different from a machine, the implementation is dynamic. Subversion of policy 
goals leads also to other implementation processes that need identification and 
analysis in Bardach’s view. He uses the metaphor of ‘games’ to capture the idea 
that ‘control’ which is exercised through bargaining, persuasion and 
manoeuvring under conditions of uncertainty, resolves into strategies and tactics 
during the process of implementation. 
 
The metaphor, he says “ … directs us to look at the players, what they regard as 
stakes, their strategies and tactics, their resources for playing, the rules of play 
… , the rules of fair play … , the nature of the communications … among the 
players, and the degree of uncertainty surrounding the possible outcomes. The 
game metaphor also directs our attention to who is not willing to play and for 
what reasons, and to who insists on changes in some of the game’s parameters 
as a condition of playing.”70 
 
In short, for Bardach the implementation process is a process of assembling the 
elements required to produce a particular programmatic outcome and the playing 
out of loosely interrelated games whereby the elements are withheld from or 
delivered to the programme assembly process on particular terms. Some of these 
implementation games include the diversion of resources, deflection of goals, 
dissipation of energies and what he calls dilemmas of administration (tokenism, 
massive resistance, and social entropy).  
 
 
2.4 Resume  
 
Pressman and Wildavsky mention a very important point about implementation. 
This is that to implement policy objectives involves establishing chains of 
causation between initial conditions and future conditions. It means therefore 
that implementation is the ability to forge subsequent links in the causal chain so 
as to obtain the desired results. This is an idea that they should have developed 
further, rather than making administrative feedback everything. 
 
Bardach introduces his ‘theoretic-metaphorical’ perspective by bringing in the 
notion of ‘games’ to show how the idea of ‘control’ resolves into strategies and 
tactics in the environment where implementation must take place. This is very 
important as indeed ‘games’ are played during implementation, but that does not 
make implementation a game, or does it? 

                                                 
70 Bardach, op cit. p. 56. 
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Both the ideas of ‘causal links’ and ‘games’ I find relevant in any discussion of 
implementation. But so too are ‘bargaining’ (Derthick); ‘pressures and counter-
pressures’ (Murphy); and ‘administrative feedback’ (Kaufman). The question 
that remained in my mind was how to bring all these together.71 
 
However, even though the attempts at defining implementation or the 
implementation process above are useful and helpful, the definition that appeals 
to me is by Van Horn and Van Meter.72 I think it comes closer to what 
implementation could mean in a developing situation of the Limpopo Province 
of South Africa73 

 
 “ … policy implementation encompasses those actions  

by public and private individuals (or groups) that affect  
the achievement of objectives set forth in prior policy decisions.”74 

 
For them “studying policy implementation suggests an effort to describe and 
explain the process by which policies are transformed into public services, 
directs attention to the process of delivering public services … and provides 
explanations for the realization or nonrealization of programme objectives.”75 
 
But perhaps to round off this part of the chapter in a good way let us put down a 
few pointers about implementation: 
 

• the origins of a policy may determine its implementation 
• traditions of an implementing agency may influence implementation 
• governmental arrangements (like federalism) may have an effect on 

implementation 
• administrative feedback must be accompanied by substantive feedback 

for effective implementation 
• implementation rests on ‘the complexity of joint action’ 
• there is a lot of gamesmanship (manoeuvring) during implementation 

 
 

                                                 
71 This is out of the scope of the present study, but I hope to come to it another time. 
72 Van Horn, C. E., and Van Meter, D. S. 1977. The Implementation of Intergovernmental 
Policy in Policy Studies Review Annual, Vol.. 1: pp. 96 - 120. 
73 I hope to elaborate on this later. 
74 Ibid., p. 103. 
75 Ibid., p. 98. 
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2.5 Models of Implementation Studies76 
 
In this part three models of studies of implementation are presented, though the 
Van Horn and Van Meter one will be elaborated on in the next section as it is 
the one adopted in this study for reasons to be given. 

 
2.5.1 Nakamura and Smallwood’s model77 
This model posits three policy arenas, each occupied by groups of actors: 
formulators, implementors and evaluators. These actors are linked to each other 
by relationships characterised by five different scenarios: classical technocracy, 
instructed delegation, bargaining, discretionary experimentation and 
bureaucratic entrepreneurship. 
 
Relationships between policymakers and policy implementors vary with each 
scenario on three criteria: 1) the degree of goal specificity provided by policy 
formulators; 2) the nature of tasks delegated to policy implementors; 3) the 
amount of control implementors and formulators exercise over each other. 
 
The model provides five evaluation criteria for policy outcomes: 
 
 goal attainment 
 efficiency 
 constituency satisfaction 
 clientele responsiveness 
 system maintenance 
 
The model emphasises the relationships and the distribution of responsibility 
and initiative among policy actors. It describes five different types of 
relationships between policymakers and policy implementors. Each evaluation 
criterion is more likely to be more relevant to a specific relationship or scenario. 
For instance, if you take classical technocracy, the role of the policymaker will 
be to formulate specific goals and delegate technical authority to implementors; 
the role of the implementors will be to support policymakers’ goals and devise 
technical means to achieve them; while the role of the evaluators will be to 
measure goal attainment and efficiency.78 Other scenarios will call for different 
responsibilities. 

                                                 
76 This section is included not only to show how far implementation studies have developed 
but also to indicate certain points that have been used in this study to elaborate on the model 
that has been followed. 
77 Nakamura and Smallwood, op cit. 
78 See Nakamura and Smallwood, op cit., pp. 114 –115 and Sarbaugh-Thompson, M. and 
Zald, M. N. 1995. CHILD LABOR LAWS: A Historical Case of Public Policy 
Implementation in Administration & Society, Vol. 27, No.1: p. 31. 
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The use of scenarios says there is something beyond individual statutes and 
forces us to look at a wide constellation of relationships and division of 
responsibilities that might affect implementation. There is an assumption also 
that there will be negotiation and bargaining over goals during implementation. 
But even then Nakamura and Smallwood feel that: 
 

Lack of specific variables leads to a less focused analysis. 
 
That means that for them a lot of value is attached to the clarity of policy 
objectives. They think clear policy objectives are a foundation for effective 
implementation. Even for policy analysis you need clear policy objectives. 

 
2.5.2 Mazmanian and Sabatier’s model 
Mazmanian and Sabatier developed a model with 16 independent variables 
related to three broad categories of tractability, ability of the statute to structure 
implementation and non-statutory variables that affect implementation. 
 
Tractability has to do with whether the social problem a statute is addressing is 
easy to understand and deal with. In other words is the problem manageable? 
Four (4) variables in this model are related to that: 
 
 Technical difficulties 
 Diversity of target group behaviour 
 Target group as a percentage of population 
 Extent of behavioural change 
 
The ability of the statute to structure implementation has to do with the extent to 
which policy formulators really grapple with implementation during the early 
phase of making policy. How they structure implementation in the statutes. 
Seven (7) variables are related to that: 
 
 Clear, consistent objectives 
 Adequate causal theory 
 Financial resources 
 Hierarchical integration within and among implementing institutions 
 Decision rules of implementing agencies 
 Recruitment of implementing officials 
 Formal access by outsiders 
 
The non-statutory variables affecting implementation incorporate five (5) 
contextual and environmental factors which are: 
  
 Socio-economic conditions and technology 
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 Public support 
 Attitudes and resources of constituency groups 
 Support from sovereigns 
 Commitment of leadership skill of implementing officials 
 
The 16 variables in the model are then linked to five dependent variables: 
 
 Outputs of implementing agencies 
 Compliance of target groups 
 Actual impacts of policy outputs 
 Perceived impacts of policy outputs 
 Major revision in the statute 
 
These variables are then distilled into six conditions of effective 
implementation:79 
 

• The enabling legislation or other legal directive should have clear and 
consistent objectives and provide substantive criteria for resolving 
conflict. 

• The enabling legislation must incorporate a sound theory identifying the 
principal factors and causal linkages affecting policy objectives. 

• The enabling legislation must structure the implementation process so as 
to maximise the probability that implementing officials and target groups 
will perform as desired.  

• The leaders of the implementing agency must possess substantial 
managerial and political skill. 

• The programme must be supported by organised constituency groups and 
by a few key legislators throughout the implementation. 

• The relative priority of the objectives should not be undermined over time 
by the emergence of conflicting public policies. 
 

For Mazmanian and Sabatier clear and consistent policy objectives; a sound 
causal theory; structuring of implementation during policy formulation; capacity 
at the implementation level; local and legislative support throughout the 
implementation; and avoiding conflicting public policies along the way are 
important for ensuring effective implementation. They agree with Nakamura and 
Smallwood on the point of clear and consistent policy objectives. This point 
links very well with the issue of policy standards and resources of the model 
below. 
 

                                                 
79 See Mazmanian and Sabatier, op cit., pp. 41 – 42.  
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2.5.3 Van Horn and Van Meter Model 
This is the earlier of the three. As shall be seen in section 2.6 of this chapter it 
assumes three distinct areas of policy implementation studies: Policy, an 
intermediate area80, Performance. In the first two areas clusters of variables are 
suggested: policy standards; policy resources; communications; enforcement; 
implementing agency; political conditions; economic and social conditions; and 
the dispositions of implementors. The model recognises the inter-relationships 
that exist between the three areas. 
 
2.5.4 Criticisms of the three models above 
Mazmanian and Sabatier regard the statute as an important component in the 
implementation process and they include several variables related to its ability to 
structure it. Nakamura and Smallwood make the relationships among actors the 
focal point of their model. 

 
The problem with Mazmanian and Sabatier’s predictive model is that success is 
defined as meeting the mandates of the statutes as efficiently as possible. 
Success is a very complex construct which includes many other different 
indicators. However the point they raise about structuring implementation in the 
statutes is a valuable one and this study is taking cognisance of that fact as will 
be indicated later. 

 
To their credit, Nakamura and Smallwood accommodate a broad definition of 
success. But their model lacks specific variables to focus systematic 
investigation. Also, environmental and contextual factors that may lead to any of 
the five scenarios are unspecified.81 

 
A general criticism for both the Mazmanian and Sabatier82 and Van Horn and 
Van Meter models83 is that they assume that clearly articulated legislative goals 
are important for successful implementation when elsewhere there are cases of 
success even where the goals were vague.84 There are in most cases multiple 
conflicting rules in the real world. Another assumption is that policies are 
decisions made by policy formulators and implemented by administrators. 
Nakamura and Smallwood are explicit about this one, with their concepts of 
environments and scenarios. In this respect some commentators charge that all 

                                                 
80 Which I have proposed below to call ‘an intervening area’. 
81 For more read Sarbaugh-Thompson and Zald, op cit. 
82 Sarbaugh-Thompson and Zald  think that they were able to deal with this by considering the 
political and socio-economic factors. 
83 It will become clearer later. 
84 Bullock and Lamb (1984) as quoted by Sarbaugh-Thompson and Zald, op cit., p. 26. 
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the three lean towards the ‘classical’ approach to policy studies where policy 
making is seen as a distinct domain from policy implementation.85 

 
But I think the three are aware of the role of interactions that permeate the 
process of implementation. The use of arrows in two of the models, and 
relationships in the Nakamura and Smallwood model, is an indication of that 
fact. Even though the status of those arrows is a very subjective matter. 
 
2.6. A Model of Implementation Variable Clusters86 

 
Based on how they see implementation, Van Horn and Van Metre developed 
what they call a model of intergovernmental policy implementation that posits 
eight variable clusters that influence implementation efforts to achieve 
programme performance (Figure 1). In this model two areas are clearly 
distinguishable: the policy area and the performance area. There is a third in the 
middle without a specific name given by the authors which we can safely call 
the intervening area. For this study this is a very important area. But equally 
important is how this area links with the two other areas. Six of the variable 
clusters, namely, communications, enforcement, implementing agencies, 
political conditions, social and economic conditions and implementors are here 
and they link to the policy area through standards and resources. Let’s turn to 
the model itself. 
 
2.6.1 The Variable Clusters 
2.6.1.1 The Policy Resources and Standards 
Policies provide financial and other resources for programmes, their 
administration and enforcement. Lack and the inadequacy of funds and 
incentives are often cited for the failure of implementation (Derthick, 1972: 87). 
It is not only that but the timing of the release of those funds and their use that 
often influence implementation. Planning depends on these. Resources also 
influence the environment where implementation is occurring, by stimulating 
interested individuals and groups to press for full implementation and 
programme performance. 

 
Policy standards move beyond general legislative goals and preamble rhetoric, 
and establish requirements, in varying degrees of specificity, how those goals 
should be achieved. Standards are usually contained in the legislation and 

                                                 
85 Alexander, op cit., is of that view. He then goes on to propose his Policy-Program-
Implementation Process (PPIP) model which is a move towards a contingency theory of 
implementation. 
86 This model has informed the theoretical framework of this study. It has been used as a kind 
of an organising tool of the whole study, the empirical part of the study included. 
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regulations, if not in the planning guides and statements of policy makers. When 
the vision for ABET in South Africa is 

 
 A literate South Africa within which all its citizens  

have acquired basic education and training that  
enables effective participation in socio-economic and  
political processes to contribute to reconstruction,  
development and social transformation87 

  
how do we begin to realise it? Of course such directives need not be in the 
policies themselves but in the legislature (acts etc.) and other documents such as 
implementation plans. Standards help in determining what type of policies one is 
dealing with and the resources that are required. For instance when they are 
about restructuring more resources are needed than when they are about 
redistribution.88 Reconstruction already presupposes a lot of resources. The way 
adult education is written about in the policy documents, it is reasonable to 
conclude that reconstruction is a strong element. But in South Africa what 
complicates matters is the fact that it is not only reconstruction, but also 
redistribution. Therefore even more resources are needed. It requires even a 
greater commitment to the supply of the necessary resources. In this research an 
attempt was made to establish that. 

 
2.6.1.2 Communications 
Standards are messages that need to be communicated to those who must 
execute policy. In our model from the policy makers, to the implementing 
agencies through to the implementors. Are messages communicated at all? Are 
they communicated in time and with any clarity? How are they communicated? 
Are these messages not distorted? How should communication be where 
everything is still very basic, like in adult basic education? 

 
 
 
 
 
 
 
 
 
 
 

                                                 
87 Department of Education, 1997.  Policy Document on Adult Education and Training, p. 9 
88 See Hill, M. and Bramley, G. 1986. Analysing Social Policy. Oxford: Basil Blackwell. 
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Fig. 1: A Model of the Implementation Variable Clusters 
(Van Horn and Van Meter) 

 
2.6.1.3 Enforcement 
The careful specification of plans and standards and their excellent 
communication do not suffice to guarantee effective implementation if there are 
no mechanisms and procedures to secure compliance. Norms, incentives and 
sanctions are the three ways available for that purpose. But again how possible 
is enforcement in a democratic order? The question is in a democratic country, 
which South Africa now is, how does one go about making sure that things get 
done in an environment previously defined by force? How so in adult education? 
 
2.6.1.4 Implementing Agencies 
The formal and informal attributes of the organisation responsible for 
implementation affect its ability to carry out the policy standards. Certain 
features of the agency’s staff, structure and relations with other officials and 
units of government will tend to limit or enhance the prospects for effective 
implementation. Above all it takes a certain level of conviction (as distinct from 
political will) to be able to implement anything, especially adult education 
policies in a situation that looks hopeless. The adult education situation in the 
Limpopo Province sometimes looks like that. Another important factor is the 
experience and competence of staff to perform the tasks required of them - 
issues to do with training and capacity development. Capacity to implement 
depends on a number of factors, amongst them experience, skills and the staff 
complement. Where capacity is lacking what is done to improve it? In terms of 
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all these how does the implementing agency for adult education in the Limpopo 
Province fare? 
 
2.6.1.5 The Political Environment 
Implementing agencies need political support. The extent of support or 
opposition influences implementation efforts and results irrespective of the 
attitude and the quality of the agency. Are the statements by political leaders to 
be trusted? How do these statements translate into activities where it matters - at 
the sites? 

 
A relevant point has also to do with the past political order. How has Apartheid 
impacted on education in general and adult education in particular? Are the 
signs visible that the problems can be managed? Administratively what is the 
impact? 
 
2.6.1.6 Economic and Social Conditions 
Economic conditions of needs and resources influence the chances of successful 
implementation. Depending on the types of needs an implementor may reject 
certain standards. The resources of the community must also be considered. 
There are some communities that have the capacity to carry out certain 
programmes that lie outside the official discourse that need to be identified and 
motivated in unique ways. In a situation like the Limpopo Province where 
poverty and unemployment rule, how are the meagre resources being utilised 
and what other initiatives are there to get extra funding? 
 
What support is given to those communities that are seen to be doing 
something?  
 
2.6.1.7 Dispositions of Implementors 
The success or failure of programmes is often determined by the level of support 
enjoyed within the agency responsible for implementation. How implementors 
respond to policies depends on their comprehension of the policy standards, the 
direction of their response towards them, and the intensity of their response. 
Policy directives may be clear and very well communicated but implementation 
may be frustrated by implementors who do not know what to do to go there or 
they may reject the objectives of the policies. Also negative orientations towards 
policy may affect implementation. In adult education in the Limpopo Province 
what are those practices that contribute towards negative orientations and 
positive ones? 
 
2.6.2 Why the Model 
Analytic models have one weakness. This is their tendency to simplify reality. 
But right there lies their power - to represent very complex phenomena and 
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processes, that are sometimes difficult to apprehend, in simple ‘language’. This 
they do by limiting the domain of analysis and pointing to a few salient 
variables. The Van Horn and Van Meter model is such an analytic model, hence 
it has been followed in this study, but more as an organising tool than anything 
else. The point of standards of policies has been elaborated on by using 
Mazmanian and Sabatier’s ‘structuring of implementation in the statute’.89 
 
It is the simplicity of the model that persuaded me to adopt it. Secondly I had 
my own assumptions about what could speed up or retard (or even prevent) 
implementation of policies in general and in adult education in particular. Such 
as funding, policies that are not contextualised, and lack of political will. The 
idea of clusters was appealing because it suggested there could be more 
variables. 
 
Thirdly, in a developing situation like the South African one, and especially the 
one in the Limpopo Province, you need to start somewhere. 
 
2.7 The Conceptual ‘Package’ of the Study 
  
Besides the power of the model used in this study to limit the domain of analysis 
by positing the eight clusters of variables, the model 1) links very well with the 
research question “What are the most important policy implementation 
considerations for the Limpopo Province of South Africa?”; 2) in a way it brings 
together (encompasses) most of the implementation concerns raised above, from 
Derthick; and 3) it allows one in a manner of speaking, an opportunity to look at 
implementation in the future, when most of the studies above were “after the 
fact.”  
 
Indeed, as Williams puts it, “… an inquiry about implementation … seeks to 
determine whether an organization can bring together men90 and materials in a 
cohesive organizational unit and motivate them in such a way as to carry out the 
organization’s stated objectives.”91 Men, women and materials constitute a force 
which, when motivated in a particular way, can bring about meaningful 
implementation in Adult Basic Education and Training (ABET). In the context 
of the Limpopo Province in particular, and South Africa in general (after 
Apartheid) it makes sense to begin looking at questions of increasing the 
implementation capacity which is linked with how you start to deal with this 
potential force. In the Province therefore it will mean looking at how men and 

                                                 
89 This became useful when document analysis was done, i.e., to what extent do policy 
documents address issues of implementation?  
90 Julia Swierstra, a friend, insists that it must be men and women and I concede. 
91 Williams, W., 1971. Social Policy Research and Analysis. New York: Elsevier Publishers, 
p. 144. 
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women (adult education departmental officials, officers, co-ordinators, etc.) and 
materials (resources) are brought together and motivated or marshalled to carry 
out objectives now, and how they could in the future.  
 
But of course as the model shows, implementation is taking place in a political, 
social and economic environment which is sometimes very unstable. The 
relationships that develop, the conflicts that arise from time to time are part of 
the implementation problem. But to say, as some commentators are saying, to 
study implementation means putting emphasis on conflicts, negative orientations 
and inclinations, though important, is to miss the point. It is like saying there 
shouldn’t be policy because it will be opposed. For South Africa, just coming 
out of the darker period of Apartheid that would not be ideal. The world has 
developed, is developing and will develop in spite of all those - it might not be a 
perfect world everybody is hoping for. 
 
The two most important assumptions behind this study were doubts about the 
ability and capacity of the implementing agency to do the job at hand and 
whether the approaches in ABET were geared to the context of the Limpopo 
Province. The first has to do with the levels of staffing, experience and 
competence. The second has to do with a complexity of a different kind - a rural 
complexity which is equally or more difficult than federalism, to get to grips 
with. It is a complexity ravaged by social exclusion and the related problems of 
poverty, illiteracy, ignorance and a previously impoverished educational/school 
system. Social exclusion refers to situations involving precarious incomes, being 
on the margins of or out of the labour market with limited prospects of securing 
a foothold in it, experiencing impoverished economic and social opportunities.92 
Maybe the over-formalisation of adult education is not the solution. Both on 
their own raise a lot of questions, and together very complex ones, about other 
issues, and the model I have used seemed the appropriate ‘organising tool’ for 
my thoughts and later the research activities of this study. 
 
As for the issues about policy formulation and policy implementation, the study 
does not take them as separate. There should be a kind of ‘symbiotic’ 
relationship about them. The one affects the other in different ways. Policy will 
provide a stance within which future implementation decisions will be taken, 
while implementation may lead to the revision of policy, sometimes in very 
dramatic ways. If there is a feeling that there is that separation, it is only for 
purposes of discussion. There is sense in that. The fact that this is an 
implementation study implies emphasis somewhere else, but it does not rule out 
that it is a policy study, and a study in evaluation. The difference is in emphasis. 

                                                 
92 OECD, 1998, as quoted by Rampedi and Zeelen in their paper “Adult Education in Rural 
Areas: Combating Social Exclusion,” p. 5. 
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In this study policy is seen as more than a decision. The definition by Friend, 
Power and Yewlett that “policy is essentially a stance which, once articulated, 
contributes to the context within which a succession of future decisions will be 
made”93 makes sense to me. This is so because it makes policy analysis (the 
phrase emphasises the methodology of policy studies) possible in the sense that 
instead of the researcher only being preoccupied with criticism and passing 
value judgements s/he is allowed space to discover why they take the form they 
do.94 
 
In South Africa we have seen how the policy formulation happened. First, after 
very broad consultations, the Policy Document on Adult Basic Education of 
October, 1997, was produced. At the same time there was A National Multi-
Year Implementation Plan (October, 1997 also) and later the Adult Basic 
Education Act of 2000. In the Limpopo Province there was also the Provincial 
Multi-Year Implementation Year Plan of September, 1998. In this study these 
are regarded as decisions taken within a particular stance. 
 
Lastly, it is my view that in a developing situation like the one of the Limpopo 
Province, the question “what can be done?” is more important than “what has 
happened?” though the former depends on a succinct description of the latter, 
the past and the present. The definition of implementation that appears earlier 
on, namely, that “… policy implementation encompasses those actions by public 
and private individuals (or groups) that affect the achievement of objectives set 
forth in prior policy decisions” accommodates both. In short “what were the 
actions?”; “what are the actions?”; and “what could be the actions?” 
 
2.8 Conclusion 
 
In this chapter we have managed to establish a few points. That: 
 

• implementation is not a uniquely South African problem;95 
• complaints about implementation do not constitute serious efforts to 

grapple with it; 
• implementation is a complex phenomenon thanks to the complexity of 

joint action; 
• constitutional arrangements do have a role to play during 

implementation; 

                                                 
93 Friend et al, 1974. Policy Planning: The Inter-Corporate Dimension. London: Tavistock, p. 
40. 
94 Hill, M. 1997. Understanding Social Policy (5th ed.). Oxford: Blackwell Publishers, p. 8.  
95 The American Dream of a Great Society in the 1960’s provides us with ample examples. 
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• Bardach’s ‘game’ metaphor helps in deepening our understanding of 
implementation; 

• the models of implementation studies are quite helpful in 
understanding and appreciating the implementation phenomenon. 

 
These are some of the points that we take with from this chapter. The chapter 
has also given us the theoretical framework of this study on which the research 
activities were to be based. That framework is also the tool that dictated the 
methodology in terms of design, data collection and data analysis. To quite some 
extent even the reporting (see Chapters 6 and 7). 



 
CHAPTER 3 

 
METHODOLOGY 

 
3.1 Introduction 
 
The theoretical model of the implementation process as presented in Chapter 2 
attempts to link the process to the policy formulation through standards and 
resources. As indicated then, the idea is to say the two should not be separated 
as there is constant interaction between the two environments (to use Nakamura 
and Smallwood’s term96). The two environments are linked to the performance 
area (which Nakamura and Smallwood would call the policy evaluation 
environment). There are linkages existing between those environments. This 
study has taken that into consideration. 
 
Nevertheless, to say that does not mean that it is not possible to study those 
environments separately, if only for the sake of meaningful studies and 
discussion. Mazmanian and Sabatier think there are even further reasons why 
the distinction should be maintained. “First, the fact that most implementation 
scholars have made the distinction suggests that the problematic cases are the 
exception rather that the rule. Second, if we accept … (the) argument that 
(policy) objectives evolve continuously as a result of the interaction among a 
myriad of actors or as a response to new circumstances, then evaluation of goal 
attainment becomes impossible. Third, and perhaps most importantly, viewing 
policymaking as a seamless web obscures one of the principal normative and 
empirical concerns of scholars interested in policy, namely the division of 
authority between elected public officials (principally legislators) on the one 
hand, and appointed and career administrative officials on the other.”97 To add 
to this it is also the point that in whatever we do as researchers, we have to 
respect the “self-understanding” of those that we research. As this is a study in 
the Limpopo Province of South Africa, the relevant point and question is, “How 
do South Africans understand themselves?” In the document, A National Multi-
year Implementation Plan for Adult Education and Training: Provision and 
Accreditation, stands the following line about the Department of Education: 
 

The Department of Education refers to the Ministry  
of Education consisting of the national office  
responsible for policy and its provincial counterparts  
responsible for implementation.98 

                                                 
96 See Nakamura and Smallwood, op cit., pp. 31 – 82. 
97 Mazmanian and Sabatier, op cit., p. 8. 
98 Department of Education. October 1997, p. 14 
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There may be very profound implications for implementation (or even 
something wrong with this view) in terms of what the role is of the national 
(central) department of education in the provinces. Surely this separation from 
local politics should not go well with Derthick as to her this is the weakest point 
about governments. This position as mentioned in Chapter 2, makes policy 
makers much freer than local officials to stand publicly for progress and high 
principle while the burden of implementation rests with the local authorities. Be 
that as it may, that self-understanding is an important one for this study. Already 
it is suggestive of who the users of this study will be and therefore who the most 
important actors in the study were to be. More importantly that understanding 
played a role in the design of the study as shall become clearer below. Provinces 
were to implement. 
 
3.2 Design 
 
The substantive focus of the study, namely looking at how men and women and 
materials are brought together in a cohesive unit to achieve programme 
objectives in the present and how they could be in the future; the intent to search 
for understanding (as against explanation) in the sometimes very complex 
relationships; and the role of the researcher, namely a very personal role, make 
this a qualitative research study. The nature of the circumstances, the research 
questions and aims of the study make this an exploratory qualitative research 
study. Briefly, the circumstances have to do with the fact that this is the first 
study of its nature in the Province99; and secondly, except for a survey100, there 
is no literature to rely on. As a result not much has been done about 
implementation before, i.e., as understood here. The views and voices of 
participants in the field are very important ones. 
 
I have found Janesick’s metaphor of dance101 a useful one in thinking about the 
design of this study. According to her, in as much as a dancer begins with a 
warm-up of the body, and follows through with floor exercises, and then move 
to a cool-down period, a qualitative design is made up of these stages102. This is 
so because, as has been shown above, a decision was made to embark on a 
qualitative study. In the warm-up stage, design decisions are made at the 
beginning of the study; in the second, the total workout stage, design decisions 

                                                 
99 And of course I never came across a study of this nature in South Africa. 
100 See Harley et al., 1996. A Survey of Adult Education in South Africa in the 90’s. 
Johannesburg: Sached Books (Pty) Limited. The survey was conducted by the University of 
Natal (South Africa) and there is a recent report about the Northern Province. 
101 See Janesick, V. J., The Dance of Qualitative Research Design in Denzin, N. K. and 
Lincoln, Y. S. (eds) 1994. The Handbook of Qualitative Research. London: SAGE 
Publications, pp. 209 - 235.   
102 Ibid, p. 211. 
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are made throughout the study; and there are those decisions that are made at the 
end of the study, in the cool-down stage. All the decisions made in the three 
stages have culminated in the design of this study. Without necessarily 
indicating where a particular decision was taken, the following is the design.103 
 
Following the establishment of a department of adult education at the University 
of the North104, it soon became clear that the department would need a lot of 
information about the state of the art in adult education in the Limpopo 
Province. When a research team was established, a number of issues became 
topical in the group - the rate of dropout in adult education programmes, the 
minimal or non-participation of men in adult education programmes, lack of or 
minimal parental participation in the education of children, problems of 
implementation etc. The last became a point of interest for this study.  
 
So the focus became implementation. This therefore is an implementation study. 
Soon it became clear that all implementation studies are evaluation studies. 
Implementation studies by their very nature seek to evaluate programme 
performance. The problem became what type of evaluation. The common type 
of evaluation, programme evaluation, did not seem to fit the intentions of the 
researcher very well until, through more and more literature review, Patton’s105 
suggestion of what he calls implementation evaluation, seemed to fit. 
Consequently, though this study generally falls under programme evaluation, it 
will be comforting for me to regard it as the implementation evaluation variety. 
Such a variety seeks to ask how and the extent to which a programme is actually 
being implemented. This way of seeing it is consistent with the definition of 
implementation accepted in this study that  
 

“ … policy implementation encompasses those actions by public and 
private individuals (or groups) that affect the achievement of 
objectives set forth in prior policy decisions.”106 

 
This study attempts to address a concern raised by Williams107 that “the lack of 
concern for implementation is currently the crucial impediment to improving 
complex operating programmes, policy analysis, and experimentation in social 
policy areas.” An inquiry about implementation, according to Williams,108 seeks 

                                                 
103 It must however be said that the decisions taken during the warm-up phase turned to be the 
most important ones. 
104 See Chapter I of this book that deals with the background and aims of the study. 
105 See Patton, M. Q. 1987. How to use Qualitative Methods in Evaluation. London: SAGE 
Publishers, p. 27. 
106 See Chapter II. 
107 Williams, W. (1976, p. 267) as quoted by Patton, op cit., p. 27. 
108 Williams, W. op cit., p. 144. 
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to determine whether an organisation can bring together men (and women) and 
materials in a cohesive organisational unit and motivate them in such a way as to 
carry out the organisation’s stated objectives. According to Patton109, it is 
important to know the extent to which a programme is effective after it is fully 
implemented; but to answer that question it is first necessary to know how and 
the extent to which the programme was actually implemented. Implicit in this 
formulation is that implementation evaluation studies should precede 
programme evaluation as presently understood. While that is how Patton wants 
to see it, in this study, implementation evaluation is seen as independent of any 
future studies. As an area, it is deserving of full attention especially in the 
developing world that South Africa in general and the Limpopo Province in 
particular is. 
 
The Limpopo Province is one of the nine provinces that make up South Africa. 
The major interest of this project is to understand the implementation of ABET 
policies in South Africa. The Limpopo Province is chosen because it is one of 
the two provinces (the other one being the Eastern Cape) with the highest 
illiteracy rates. So the province is just a case through which to look at 
implementation. That makes this also a case study. But to use Stake, this is an 
instrumental case study (as against an intrinsic case study)110. Here we have a 
research question about implementation, there is a need for general 
understanding and we feel that we may get insight into the question by studying 
a particular case. Here a particular case is examined to provide insight into an 
issue or refinement of theory. As Stake puts it, “The case is of secondary 
interest; it plays a supportive role, facilitating our understanding of something 
else. The case is often looked at in depth, its contexts scrutinised, its ordinary 
activities detailed, but because this helps us pursue the external interest”111, in 
this case the implementation problem. Though the study itself could be valuable 
to the Province, the Province is chosen as a vehicle to understand a deeper and 
more profound question. We are looking here at the possibility for naturalistic 
generalisation. As put by Clyde Kluckhorn and Henry Murray (1948: 35):112 
 

   Every man is in certain aspects 
a. like all other men 
b. like some other men 
c. like no other man 

 

                                                 
109 Patton, M. Q., op cit. 
110 See Stake, R. E. 1995. The Art of Case Study Research. London: SAGE, p. 3 
111 Stake, R. E., Case Studies in Denzin N. K. and Lincoln Y. S, (eds) 1994. Handbook of 
Qualitative Research. London: SAGE Publications, pp. 236 – 247. 
112 As quoted by Wolcott H., 1995. The Art of Fieldwork. Walnut Creek, CA: AltaMira Press,  
p. 173. 
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Through this research it is hoped that the participants, who are adult education 
practitioners at different administrative levels (provincial, regional and 
district),113 in the Province, will gain a certain level of understanding of the 
problem and begin to act in a different way. Besides that, throughout the study 
“feedback” meetings and conferences of the participants were organised. Draft 
reports were sent out to them for further inputs. Therefore the research has an 
action research element to it. It is hoped that through these meetings and 
conferences for feedback now, and the thick descriptions in the dissertation 
later, and the experiential understanding114 that go with such descriptions, 
implementation capacity will be improved or enhanced. The action research 
element, however, is not as heavy as in a real out-and-out action research study 
which would require an appropriate design. But if it brings any visible changes 
in the case province, its exemplarian value can only increase. 
 
The research team mentioned earlier on affords everyone a kind of a member 
check that is necessary in qualitative research studies. The group has been 
meeting for the past years one Saturday every month (except during the 
holidays) to discuss different issues amongst which are individual research 
activities - research topics, research questions and aims, research problems and 
research findings and conclusions. In the team there are six employees of the 
provincial department of education, amongst them two regional ABET 
coordinators, one district ABET coordinator and one district manager. In this 
sense the group has been a very important source of information, as well as a 
check point about happenings (sometimes surprising) in the field. 
 
I conclude this part by using Greene115. This study has been undertaken within 
the interpretivist philosophical framework; and it promotes pluralism/ 
understanding, diversity and solidarity; and has as its key audiences the 
provincial department of education, adult education practitioners at different 
levels and implementors in general. But I was not shy to use Patton, who is more 
pragmatist. 
 
 
3.3 Data Collection  
 
Qualitative research is multi-method in focus, involving an interpretive, 
naturalistic approach to its subject matter. In this approach different methods 
were used depending on the purpose of the study and situations. In this 

                                                 
113 During the course of the research it was decided to include, though to a limited extent, the 
centre level. This was done by interviewing a few adult education centres’ managers. 
114 For more information I refer the reader to Stake, R. E., op cit. pp. 37 – 40. 
115 Greene, J. C., Qualitative Program Evaluation in Denzin N. K. and Lincoln Y. S. (eds) op 
cit., pp. 530 – 544.  
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particular study from the beginning conversation with the field was going to be 
important. We did not have much information about implementation. 
Interviewing important stakeholders was necessary. The interview became the 
instrument. Group interviews or individual interviews were used depending on 
situations and purpose. Where a decision was made to interview centre 
managers, observation was undertaken. Meetings were also important.116 In the 
process I collected different documents, minutes of meetings, annual reports, 
policy documents, establishment documents and draft constitutions (provincial 
ABET council), circulars, and memoranda and an input document. This was a 
real total workout stage, to use Janesick’s dance metaphor again. 
 
This stage consisted of two strands. The one has to do with the policy arena and 
the other with fieldwork.  
 
3.3.1 The Policy Arena 
The major purpose of this strand was to establish the policy standards and 
resources in line with the theoretical model as expounded in Chapter 2. The 
interest was in establishing the rationale of ABET policies, their principles, 
objectives, target groups and funding which together constitute the standards 
and resources of those policies. Although arguments in the discourse of 
implementation are drifting in the direction of saying clear policy objectives are 
not a guarantee for effective implementation, with which I agree, at the same 
time the absence of those should make implementation a nightmare. While that 
was the case an attempt was made also to look at how the implementation 
process is structured in the policy documents. 
 
Important documents in the policy arena are 1) Adult Education;117 2) Policy 
Document on Adult Education Basic Education;118 3) A National Multi-year 
Implementation Plan;119 4) A Provincial Multi-year Implementation Plan120 and 
5) The Adult Basic Education and Training Act, 2000.121 
 
With regard to the structuring of implementation the multi-year implementation 
plan has a section called just Co-ordinating Structures where the structuring was 
looked for. 
                                                 
116 When the field became aware of my presence I was invited to meetings. But given prior 
arranged timeframes I could only attend one meeting. I was even invited to a march to 
demand the reopening of all adult education centres and the handing over of a memorandum, 
but I missed the excitement. 
117 National Education Policy Investigation (NEPI), 1992. Adult Education. Cape Town: 
Oxford. 
118 Department of Education, 1997.  
119 Department of Education, op cit. 
120 Northern Province Department of Education, September, 1998.  
121 Government Gazette, 13 December, 2000. 
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An important limitation in a study like this, however, has to do with the fact that 
new policy documents may keep on appearing on the scene and may not find 
their way into this study. The Act is one such statutory document that was 
released while the study was under way but it was possible to include it. Of 
course in this lies one advantage: the study is about what issues to consider in 
the implementation process, and it will make a contribution, though modest, in 
that regard also. 
 
The documents were collected in different places. Most documents were 
collected either from the ABET directorate in the national Department of 
Education and the provincial ABET sub-directorate. Some reports and policy 
documents of some provinces122 were obtained from people interviewed in the 
field, while others were obtained from members of the research group. The book 
about the survey referred to earlier on is in the adult education resource centre of 
the University of the North (SA). 
 
Documents that were not regarded as policy documents like annual reports, 
minutes of meetings, circulars etc. were used as supporting resource materials 
that shed light on certain issues from the fieldwork strand. 
 
3.3.2 Fieldwork 
There were two phases in this strand, simply called the first and second phases 
of fieldwork. It has to be said that there was a lot of planning involved before 
going into the field. Especially before the first phase, at a yearly week-long 
research workshop of the department of adult education I presented a ‘review’ of 
one of Wolcott’s books123, to reinforce everybody’s understanding of what it 
was to go out into the field and be there. Though, our being in the field has not 
been the same as in an ethnographic study, we learnt important lessons from the 
book. All these went into our planning and preparation stages of the two phases. 
The fieldwork itself was preceded by discussions in the research group to get 
clarity on important issues, including discussions on the interview guides. 
 
3.3.2.1 The first phase 
The data were collected between April, 2000 and August, 2000 by the researcher 
and a student of the University of the North124. Group interviews were done with   
different stakeholders. The interviews started with the provincial sub-directorate 
(13/4/2000) and ended with the same sub-directorate (23/8/2000). The schedule 
is shown in Table 2.  

                                                 
122 These were not for any comparisons, but of general interest only. 
123 Wolcott, H. F. 1995. The Art of Fieldwork. Walnut Creek, CA: AltaMira Press. 
124 Dennis Mabasa was a Masters student in the department of adult education at the time the 
research was going on and when this  book was being  written. His contribution has been 
valuable. 
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Table 2: Interview Schedule with Regions 
 

Region Date Venue R.C D.C Total Dist 
1 28/06/2000 Distr.Office 1 1 4 
2 31/05/2000 X-Lebowa 2  6 
3 05/07/2000 X-Venda 1 4 6 
4 16/08/2000 X-Gaza. 1 2 2 
5 21/06/2000 Reg .Office  4 4 
6 14/06/2000 X-Lebowa 1  6 
7 12/07/2000 Map. Coll. 1 3 3 
5 09/06/2000 Aventura 1   
Total 8  8 16 31 

 
 
Legend:  Distr.Office = District Office 

X-Lebowa = Former Lebowa Government Buildings 
X-Venda = Former Venda Government Buildings 
X-Gaza. = Former Gazankulu Government Buildings 
Reg. Off. = Regional Office 
Map. Coll. = Former Mapulaneng College of Education 
Aventura  = Aventura Eiland (A holiday resort) 
R.C = Regional Coordinator 
D.C = District Coordinators 
Total Dist. = Total number of districts in a region 

 
According to Table 2 there were 10 group interviews (8+2) though in two cases 
the regional coordinator was alone (region 5 and 6) or with a regional 
coordinator for the Ikhwelo pilot project (region 2). For region 5 there was a 
meeting with the regional coordinator alone and a separate one with the district 
coordinators. All seven regional coordinators were interviewed during this round 
plus one Ikhwelo coordinator who is an understudy to the present regional 
coordinator, who is preparing for retirement. The sub-directorate was 
interviewed twice. The total number of the districts is 31. Sixteen district 
coordinators were part of the respondents in this round. Reasons were given why 
some of them could not attend, though there were districts without coordinators 
at the time. All the people interviewed responded to the same prepared questions 
but obviously not to the same follow up questions as these depended on initial 
responses. We were alert to this throughout. 
 
An interview guide was pre-prepared with broad questions covering statistical 
information about the number of centres, educators and learners in the districts 
and regions; types of centres; governance; roles of coordinators; funding; 
training of practitioners; reading and learning materials; human capacity; 
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facilities; problems of implementation; policy issues; communication; 
monitoring etc. These categories were informed by our respective theoretical 
frameworks. Of course the people went beyond our categories as follow up 
questions became necessary and important issues came out of those questions. 
Perhaps it is worth mentioning that we experienced some kind of 
‘incrementalism’ of depth and quality of interviews as the process continued. 
 
The results of this round of interviews were fed back to the field at an 
invitational conference to launch the new department of adult education.125 All 
the regions and districts plus two adult educators from each district were invited. 
The results were accepted though the point of the use of re-deployed college 
staff did not go down well with some people who themselves were such a 
category of staff.126 
 
A draft report was then written and distributed to all the people who were 
interviewed for corrections, additions and further inputs. No such written reports 
came back. However, where it was possible to interview the same people who 
were interviewed in the first round, in the second round the report was the 
starting point. In one district the report was hailed as a very balanced one. 
 
The exploration phase and the report coming out of it formed the basis for the 
second phase of fieldwork. Based on our training to this point, and our 
experiences in the first phase, a semi-structured interview guide was prepared to 
serve as an instrument to direct the interviews. 
 
3.3.2.2 The second phase 
This took place in May and June, 2001. Unlike in the exploratory phase where 
group interviews were used, in this phase of fieldwork, individual interviews 
were the norm. Also the researcher was alone, which resulted in one-to-one 
interviews. A tape recorder was used.Though the theoretical framework of this 
study informed the questions asked, care was taken to make sure that the 
interview sessions were real conversations. It was not the intention to put the 
respondents into those boxes of questions that the model used would require. 
Follow up questions often were the ones that brought out the most informative 
responses. The interviews were planned to be one (1) hour long. All interviews 

                                                 
125 This was a launching conference that was held on August 30, 2000. Among the guests 
were representatives of both the provincial and the national departments of education. 
126 Because of the number of teacher training colleges in the Limpopo Province and the 
related ‘over production’ of teachers, some colleges had to be rationalised with the result that 
some of the staff are now with adult education. While some of the people who have been long 
in the adult education field feel that these people are inexperienced (at least in adult 
education), they, on the contrary, felt that they were bringing with them a lot of experience 
and skills to adult education. 
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were recorded, though there were two short interviews with two district 
managers which were not recorded but shed some light about their role in the 
ABET field.127 
 
The respondents: The ABET administrative structure in the Limpopo Province 
is according to levels. Hierarchically from top to bottom they are the provincial, 
the regional, the district and the circuit levels. From the circuits, administration 
is at centre level. At the provincial level there is an ABET sub-directorate with a 
Chief Education Specialist as the head. There are seven (7) regions at the head 
of which is a regional coordinator; thirty one (31) districts at the head of which 
is a district coordinator. In the ABET sector, unlike in the mainstream education, 
there are no circuit managers and the district coordinators are in charge all 
round. These officials were taken to be either part of the implementing agency 
or implementors in the Province. That made them the first candidates for 
interview.  
 
The sub-directorate was therefore interviewed. The seven regional coordinators 
were to be interviewed but only five (5) were interviewed. Due to other 
circumstances, the regional coordinators of regions 2128 and 4 were not 
interviewed. It would not be easy to interview all the 31 district coordinators. In 
deciding who would be interviewed two or three considerations were important. 
In table 2 above, it can be seen that in the first round the district coordinators of 
regions 2 and 6 were not interviewed. A decision was taken to interview them. 
In 2000 some districts (about 4) did not have coordinators. In three of those, 
they were employed in 2001. Only one of those was interviewed to assess the 
level of information these people could provide. After this one it was decided 
not to interview the others. The other district in Region 1 was still without a 
coordinator at the time the interview took place. For the rest reliance was more 
on reputational data,129 that one could get from people that the field itself told 
you that they are respected and reputable in the field. Six names were always 
mentioned. So the six had to be and were interviewed. Most others were 
interviewed before and those with whom it was possible to make appointments, 
were interviewed. All in all 18 district coordinators were interviewed in this 
round. Unfortunately it was not possible to interview the three district 

                                                 
127 These were just in the form of notes and did not form part of the analysed data. The 
common element about them was the comment that everybody was paying lip service to the 
adult education field, when in reality nobody of the senior people cared.  
128 The Ikhwelo regional coordinator who doubles up as the regional coordinator is part of the 
research team of department of adult education. This makes it easier to discuss ABET issues 
from time to time. 
129 See Murphy, J. T. 1980. Getting the Facts: A Fieldwork Guide for Evaluators and Policy 
Analysts. Oakland: Scott, Foresman and Company. This refers to information one can gather 
from reputable and knowledgeable people, in this case in the field of adult education. 
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coordinators of region 7, but ameliorating is the fact that we had a fruitful 
conversation with the whole team in the first round. The list was then completed 
by the former chairperson of the Limpopo Province ABET council, the 
provincial Project Manager of the Ikhwelo Pilot Project and centre managers. 
 
At the beginning it was not intended to do anything at centre level. But later it 
was decided to do so just to have some view about what the situation was 
actually like. The result was that five centre managers were interviewed, three 
Ikhwelo centre managers and two (2) public adult learning centre managers. The 
total number of interviews came to thirty one (31). Five (5) visits to the centres 
were made to two (2) European Union (Rivoningo) pilot centres, two (2) 
USAID (Ikhwelo) pilot centres and one (1) public adult learning centre. One (1) 
meeting was attended in Region 2. 
 
All the recorded tapes were transcribed and both these transcriptions and the 
recorded tapes I took with to the Netherlands, where I analysed them. That was 
the beginning of the cool-down stage to bring Janesick back once more. 
 
3.3.2.3 The Third phase 
After completing the first six draft chapters of the dissertation it became clear 
that I needed to check a few things again. Also because together with my 
supervisors we decided to look at the performance (even if not in-depth) of the 
ABET system in line with our model, it became necessary to interview a few 
more ABET officials and learners where possible. The regional co-ordinator of 
Region 2 was interviewed once more on 26/11/2002. So was the district co-
ordinator of Bolobedu district in the same region. A group of adult educators 
were interviewed at the Educational Multi Purpose Centre in Seshego on 
02/12/2002. The Director and the Deputy-Director of the national Directorate of 
Adult Education and Training were interviewed on 06/12/2002. The centre 
manager of Bosemahla Adult Centre in Polokwane district of Region 2, was 
interviewed on 23/12/2002. I had an interview with one official of the ABET 
sub-directorate on 20/01/2003. On 23/01/2003 I had a group interview with 
centre managers and adult educators (39 in all) from seventeen (17) centres at 
Phishego Lower Primary School in Seshego. In between I had conversations 
with interesting people here and there including a few learners. 
 
 
3.4 Data Analysis and Interpretation 
 
Like the data collection, the analysis was done in strands and phases: policy 
analysis and fieldwork. Fieldwork data were analysed in two phases. We 
understood analysis in the same way as Patton130 to mean the process of bringing 
                                                 
130 Patton, M. Q. op cit., p. 144. 
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order to the data, organising what is there into patterns, categories, and basic 
descriptive units. 
 
3.4.1 Policy Documents ‘Analysis’131 
Policy documents served two purposes in this study. First they were used to look 
at the development of adult education in South Africa since the dawn of a 
democratic order which is generally taken to be from 1994. But a decision was 
made to include the NEPI document of 1992 (referred to earlier) which gives a 
necessary historical perspective to that development. Policy formulation, 
specifically in South Africa, is meaningfully understood in the context of the 
Apartheid past and post-Apartheid era. 
 
Secondly, policy documents contain those messages that implementation is 
about. It was the intention in this phase to search for those messages. Van der 
Kamp and Pot, in a different study for OECD, used a data matrix which has 
been used in this study as well.132 Some of the criteria that have been used to 
look at the policies are: rationale, scope, target group, funding, target dates, and 
measures of success. These constitute the standards and resources of the 
policies. In line with our theoretical framework it was necessary to find those 
standards and resources that link policy formulation to policy implementation. 
 
From this data matrix it was possible to check whether there was consistency of 
rationale, scope, targets etc. from document to document and whether the 
documents were reinforcing one another. 
 
To look critically at the documents I brought back, though momentarily, the 
‘grandmother’ of implementation studies, Derthick. I used her to look at whether 
it is also the case that policy makers, because of the separation between 
themselves and local politics and administration, do indeed stand for high 
principle that remains only that - high principle and nothing else. 
 

                                                 
131 I am using this weak form of analysis to indicate that it was not analysis in the classical 
political science sense. It was done only to serve a particular purpose. Document Review 
could be suitable. 
132 Their study was presented in a paper “Combating Social Exclusion Through Adult  
Learning: Policy and Practice in the Netherlands” read at the Esrea conference in  
Brussels, 17 – 20 September, 1998. And by Max van der Kamp at an expert meeting  
on lifelong learning in Sheffield (UK) from 8 – 9 September, 1999. 
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3.4.2 Fieldwork Data Analysis 
 
3.4.2.1 The first phase: data analysis 
At the end of this phase we had data in the form of field notes. Before indicating 
what happened to these, an indication of what happened before is proper. 
Following the advice of Miles and Huberman133, we decided to start analysing 
the data throughout the data collection phase. This we did by deciding 
beforehand what we were looking for. So the interview and our own ideas 
became the stock with which we entered the interview sessions. Looking back at 
the first interview with the sub-directorate one wonders if this thorough 
preparation was necessary. Suddenly we were confronted with the ‘jargon’ of 
the field - ‘Ikhwelo’; cascading; OBE; piloting and pilot projects; regulatory 
framework; multi-year implementation plans; all types of coordinators; the ‘T’ 
in ABET, and more. We could only make the best we could of the interview. 
The real moment was after the interview when we both realised there was more 
to learn. We reflected on the interview, the way it went and the words, phrases 
and the ‘jargon’. We could laugh about certain things, but we knew that we 
needed to do more.  
 
We came out of the interview with a few documents. We decided to read them 
before the next outing. The experiences of the first interview and the documents, 
together with our interview guide and ideas were the stock for the next interview 
with one region. This was to be the process until the last interview. At the end 
we had more jargon - learning programmes; learning areas; the Cascade model; 
‘stepping-stone’ training; ‘poor cousin’ - and statements (and phrases) like 
“Principals of Bakgekolo (meaning Principals of Grandmothers)”; “When funds 
dry up we stop the programmes”; “Money will take us three months from now”; 
“Seeing that teachers get paid and work”; “I think I am a hose-pipe”; “We are 
jacks of all trades”; etc.  
 
We had to make sense of all these. Ordering, categorising and even clustering 
were some of the things we did. That led to a different set of notes. Some of the 
phrases and statements had to do with the role of coordinators, others with 
funding, training, perceptions about adult educators and adult education, the 
ABET curriculum, staffing and still more with problems and frustrations in the 
field. Using these categories we were able to develop tables that looked like:134  
 
 

                                                 
133 Miles, M. B., and Huberman, A. M. 1994. Qualitative Data Analysis. London: SAGE 
Publications. 
134 This is just an illustration. The whole process was done on flipcharts and is too huge to 
represent here. 
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Cat Sub Reg.1 Reg.2 Reg. 3 Reg. 4 Reg. 5 Reg. 6 Reg.7 
FUNDING         
STAFFING         
TRAINING         
PROBLEMS         
ROLES         

 
 

LEGEND: Cat = category 
Sub = sub-directorate 
Reg. = region 
 

When a table like this was filled, then we began looking for similarities and 
differences between the regions and the sub-directorate on the one hand and 
between the regions themselves on the other. That led to the emergence of 
themes and patterns and we could make sentences out of those. Sentences and 
paragraphs were fed back to the field at the launching conference referred to 
earlier as a kind of report back. After the conference a report was written and 
sent to the participants who took part in this phase for further inputs. During the 
whole research project it remained a draft report as it was taken as another step 
in the process towards a final report, the culmination of this study. But in terms 
of rigour, we think it was a product of a sufficient scientific analysis. 
 
3.4.2.2 The second phase: data analysis 
The second phase data analysis was a real cool-down stage. As indicated 
elsewhere in this chapter, I took with me all the transcribed materials on floppy 
discs and the tapes to the Netherlands for analysis. Unlike analysis of the first 
phase data, this I did through a computer software programme, ATLASti. I 
propose to briefly explain how this programme works. 
 
The programme itself 
It is described as a programme for Visual Qualitative Data Analysis and 
Management Model Building in Education Research & Business. The main 
principles of its “methodology” is termed VISE: Visualization, Integration, 
Serendipity and Exploration. 
 
Visualisation 
Through this, as a researcher you are supported throughout with visualisation of 
your data. The data is forever present in front of you as you work with them. It 
helps you think, plan, and approach solutions in creative and systematic ways. 
There are tools to help you visualise complex properties and relations between 
objects which accumulate during the process of eliciting meaning and structure 
from the analysed data. It keeps you focussed.  
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Integration 
The main container of objects is what is called the “Hermeneutic Unit”. All 
entities of the study are integrated in this unit. In this case all interviews and 
comments about them are contained and integrated in this unit. One unit can 
contain hundreds or thousands of files.  
 
Serendipity 
Simply this means that you are able to find something without having searched 
for it. A common operation making use of the serendipity effect is “browsing”. 
 
Exploration 
This has close relations to the other principles explained above. This has the 
effect of exploring your hermeneutic unit in a systematic way. In this way theory 
building benefits greatly. 
 
The Analysis  
At the outset, it has to be indicated that when you use this programme you 
depend greatly on your theoretical framework. It is imaginable that it would be 
extremely difficult to use this programme sensibly, if you did not have a tool to 
help you to begin even with coding, let alone the more complex operations like 
super coding and memoing. To code any segment of a primary document as this 
or that, to cluster those codes into families, to group those codes into super 
codes, and to write memos, my theoretical framework was my guiding light 
throughout.  
 
I offer here a simplified version of what actually happened to the transcribed 
data I brought with from South Africa. The first thing was to create a 
hermeneutic unit, to open it and then to save it. Then the transcribed interviews 
were prepared into textual primary documents one by one. Once prepared the 
primary documents were assigned to the hermeneutic unit. So the unit contained 
all the interviews as textual primary documents ready for analysis. 
 
The first thing to do then was to code segments of the primary document. These 
segments may be words, or phrases, or sentences, or whole paragraphs or even 
two or more paragraphs depending on whether I felt a segment was conveying 
one idea that could be coded as, say, policy. So a word, a phrase, a sentence, a 
paragraph or paragraphs conveying that idea was coded as POL. That stood for 
policy. This was a code for that idea with all the subsequent primary documents. 
But because I was interested with the views of the sub-directorate, the regional 
coordinators, district coordinators and centre managers, the project manager of 
Ikhwelo and other interviewees, I coded the segments accordingly, e.g., POLp 
for provincial segments, POLr for regional segments, POLd for district 
segments, POLc for centre managers, POLik for the Ikhwelo project manager 
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and POLxc for ex-chairperson of the ABET council. All these segments are 
called quotations. These are the tools that later backed up my assertions. These 
quotations are about policy and when I thought that they were giving me an idea 
that I thought I was going to need later, then I made a memo of the idea. In this 
case the memo was simply called POLICY. All other quotations that reinforce 
that idea I was linking to that memo.  
 
All the quotations about policy are related to each other. They are a family. A 
family tool could be used to bring them into one family. There are other issues 
that were not directly about policy but they are related to policy or so I thought 
like the ABET Act that was coded as A.Ap, A.Ar, A.Ad, A.Ac, and A.Axc 
which were another family, but I felt they were related to policy. In that case I 
created a super code that looked something like POLp + POLr + POLd + … + 
A.Ap + A.Ad + A.Ac + … In this way a new class of quotations were brought 
together. New relations appear and new patterns can be discovered. Networks 
are created by using the network facility. The Query Tool is used for complex 
retrievals of the more complex quotations created on the way.  
 
I have used two examples only. But if one imagines the number of primary 
documents in the hermeneutic unit, you have an idea of the number of codes (+-
70); quotations (more than codes); families; super codes and memos. During 
coding, ‘supercoding’ and memoing, besides a lot of thinking, there is a lot of 
writing. That was the beginning of writing the chapter on ‘findings’.135 These 
‘findings’ were reported back to a feedback meeting with the field on August 30, 
2002 before I left for the University of Groningen to finalise the chapter. The 
meeting was attended by important stakeholders, including two officials from 
the provincial ABET sub-directorate and those people who were interviewed 
before. 
 
All these have helped in their own way in the interpretation of data, which 
involves attaching meaning and significance to the analysis, explaining 
descriptive patterns, and looking for relationships and linkages among 
descriptive dimensions to quote Patton.136 Even the draft report of the first phase 
was seen in a new light and could be interpreted in that light. 
 
 
3.4.3 Conclusion 
What has been done above was to use the framework as elucidated in Chapter 2 
to collect data, analyse them and begin to interpret them. The first part of the 
data analysis, that of document ‘analysis’, has provided for what is called in this 
study project, “Documentary Foundation” which is the subject of Chapter 5. As 
                                                 
135 The draft chapter was completed in June/July, 2002.  
136 Patton M. Q., op cit. p. 144. 
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shall be seen later it is a chapter that deals with what policy documents are 
‘saying’ in respect of adult education and training in South Africa and the 
Limpopo Province. 
 
The second part of data analysis called ‘Fieldwork Data Analysis’ has provided 
for what is called “What the Field Says” which is the subject of Chapter 4. Here 
it is provided a ‘thick description’ of the field through the eyes of the field itself. 





 
CHAPTER 4 

 
WHAT THE FIELD SAYS 

4.1 Introduction 
 
This chapter is about what I was able to establish through discussions and 
interviews with role-players in the field.137 It must be noted, however, that, due 
to the fluid nature of the situation in adult education in the country in general, 
and in the Province in particular, what is presented here is the situation that 
prevailed during the period of the study.138 
 
As the various levels of the adult education field in the Province were involved - 
the ABET sub-directorate, the regions, the districts, and the centres - it should be 
expected that different views on the same issue are possible and those 
differences will be reported as such in this chapter. In the ‘discussion’ chapter of 
this dissertation, Chapter 6, such differences (and concurrence) of opinion, 
contradictions and ‘outliers’139 will be pointed out and discussed. It must also be 
said here that as the desire is to present the field as it sees itself, no attempt will 
be made to report along the lines of the model presented in Chapter 2 (at least 
not in this chapter), although the interviews and discussions were informed by 
that model. In Chapter 6, and more specifically in Chapter 7, the results of the 
study will be ‘repackaged’ along the model lines for reasons to be mentioned 
later. 
 
A point to be noted here is about the arrangement of the present chapter. Why I 
arranged the chapter as I did. Why start with policy and end up with piloting? 
There is no straight answer to this except to say while driven by the desire to 
present the field to the reader, my theoretical framework played a role in 
organising the chapter. The software programme I used to analyse data also had 
a share in that it allowed me to see all those relationships between ‘neighbours’, 
‘relatives’ and ‘families’. This will become clearer in the discussion chapter. 
 
It is impossible to report on all the information yielded by the study - the 
obvious, the surprising, the interesting and even the shocking! What will be 
reported on are the issues that the researcher thinks have a bearing on the 

                                                 
137 Refer to Chapter 3.  
138 The research itself also contributed to the fluidity because some things changed as role-
players began to think about them after the discussions and interviews. Where necessary and 
possible those changes will be indicated. 
139 These are surprising or controversial or even interesting views from one or two people. 
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implementation of the adult education policy in the Limpopo Province140 of 
South Africa.141 
 
So, what does the field say? 
 
4.2 On Policy 
 
The intention here was to determine how far the field was abreast with the aims, 
objectives and intentions as stated in the policy documents. But upon entering 
the field it became clear that other questions were necessary. For example, 
whether people were in possession of such documents, whether there were 
discussions at all levels and between them and whether people’s actions were 
guided by them in their daily work. The main question had to do with the visible 
changes that the field experienced since the formulation of the adult education 
and training policies. The following are views on policy-related issues. 
 
4.2.1 The Distribution of Policy Documents 
As indicated above the initial intention was to find out the extent to which the 
field of adult education had changed since the release of policy documents. The 
first interviews prompted questions about whether people were in possession of 
those documents, whether they read (and understood) them and were familiar 
with what their objectives were and whether people at different levels (local, 
district, regional and provincial) discussed them.  
 
Generally while it was found that officials in the provincial sub-directorate, the 
regional and the district offices were in possession of these documents it was 
‘nightmarish’ to even talk about policies at the local level, in particular at the 
level of adult education centres. Judging by the responses of the centre managers 
it was clear that from the level of the centre manager downwards policy 
documents were scarce. Sometimes asking whether people had read (and 
understood) the documents at those levels did not make sense at all. Asked about 
the issue of national policies as against the provincial one, a centre manager 
responded in this manner: 
 

The national one is very far and the government is not 
coming to us and highlighting about it. We just come to  
school and facilitate and go back to our respective homes. 

 

                                                 
140 In the course of writing this book, the Northern Province underwent a name change to 
Limpopo. This new name replaces the old one in the text, except where original interviews 
and documents are concerned, i.e., all interviews and documents before the name change. 
141 It might be argued that some issues affect implementation in subtle ways but that is 
another matter. 



 59

This response and others indicated the scarcity of policy documents at those 
levels. This is also captured by the following response: 
 

In the first place we were never provided with the policy 
as educators … I think in this province every adult educator 
should be having an ABET policy in their hands. But they 
don’t have … so you don’t know it is ABET for what. 

 
4.2.2 Reading and Discussion of Policy Documents  
Clearly when this is the situation at centre level, it means the discussion of 
policy issues is out of the way. Asked about whether they discussed policy 
issues at their centre, a centre manager was forthright.142  
 
At the level of district and regional offices, officials said they had the policy 
documents. It was possible to ask about whether those documents were read and 
discussed in their districts or their regions. The general picture is that, even 
when it was possible to come across officials who were reading or had read the 
policy documents, the policy issues, standards and objectives were not 
discussed. Two responses (both in 2001) from two different officials at the level 
of districts and regions are worth quoting here. 
 
In one case here is how the conversation went: 

 
Question:  Have you read this policy document? 
Response:  I have read it, ya (yes) … 
Question:  Do you think it covers the Northern Province well? 
Response:  Eh … even then I did not read all the pages,  

 but that one I shall answer after I have gone  
 through the policy.143 

 
In another case the conversation went the following way: 
 

Question: Policy documents of 1997 … do you ever  
discuss them? 

Response: No! no! 
Question: It’s like those documents do not exist. 
Response: Yes, but fortunately I have it somewhere … I  

read it once but eh sometimes when I have a  
problem I sometimes refer to it and remember …  

                                                 
142 “No! no! no! no!” was the response. 
143 At this point I began to realise that the ABET field was becoming aware of my presence in 
the field and those that I was still to see were phoning those that I had already interviewed to 
find out what I was doing in the field. They prepared accordingly! That was good! 
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what does policy say. But it is not something  
that I really went out to discuss with anybody.  
Even here at the office. 

 
That has been the pattern throughout the research. People here reading bits and 
pieces of policy documents and people there reading policy documents but not 
discussing them with anybody.144 When that happens it means those people who 
have been in the field before the formulation of those policies will continue to 
do things the same old way.145 For those who entered the field later,146 with no 
background in adult education, it means a dead-end. Sometimes the latter group 
tells about how they entered the field with enthusiasm only to discover that they 
could have been wrong. They are now disillusioned.  
 
It was difficult to talk about the point of discussing policy issues with the sub-
directorate (within the organisation) because at the time of the research there 
was a serious staff shortage.147 However it can be said that the ABET Council 
which was to be the forum of discussions in the Province was moribund at the 
time148. 
 
4.2.3 Provincial Policy149 
Context and issues of contextualisation are important ones in any 
implementation efforts. Sometimes implementation fails because that which 
needs to be implemented ignores the context. With that in mind the researcher 
went ahead to find out the views of the field with regard to the need for a 
provincial policy as against the national policy. 
 
There were two very strong currents of thought - for and against. That can be 
expected. But what is important are the supporting statements for those two. The 
need for a provincial policy was strong in the ABET sub-directorate. For them it 

                                                 
144 Of course there are those who never read the documents. 
145 However it must be said that there are people in the field who took change seriously and 
were part of forums and workshops where a lot of issues were discussed. 
146 This group consists of former college lecturers who have been seconded to adult education 
after the colleges had been closed. 
147 Though I will come to that point later, in the provincial ABET sub-directorate there were 
only three staff members (one permanent and two seconded). 
148 I had to come to this conclusion because at all levels, except the level of the sub-
directorate, very few officers and educators were aware of the existence of the council. Those 
few did not know the difference between the sub-directorate and the council. I will come to 
this later. 
149 The matter of the provincial policy came in because the sub-directorate felt at the time that 
there was a need for a provincial policy alongside the national one. They were planning to 
develop one. 
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was just a given that the Province needed a policy document of its own. In the 
words of a staff member there 
 

… we would like to develop a provincial policy … we  
have already had a meeting with the ABET council150  
so that we can actually work out the action plan. And we  
are also going to review our Multi-Year Implementation Plan  
so that we have a balance. 

 
Asked why it took so long to have a policy for the Province, the response was 
that they were waiting for the ABET Act to be passed.151 The sub-directorate 
was not alone in this. Some centre managers, district officers and regional 
managers felt that for any meaningful implementation to take place in the 
Limpopo Province there was need to develop policies that were informed by its 
uniqueness. For them the Province was different because it is predominantly 
rural, has a high illiteracy rate and a high unemployment rate with associated 
high dependency rates. The national policies were not quite appropriate in their 
view. For them they were too general and therefore not relevant to the Province. 
To drive the point home some just said the problems of the Province were not 
the same as in other provinces.  
 
Opposed to the above current were those who were saying there was no need to 
go the extra mile to work on a policy for the Province. The national policy was 
just right. In their opinion what needed to be done was to adapt the national 
policy to the local conditions. To them national policy was just a framework 
within which to develop implementation plans that would take the local context 
into consideration. A stronger view was that the Province adopts the national 
policy and develop an implementation policy or plan. After all, they argued, 
adult education is a national issue and needed the involvement of the national 
minister. Even more interesting was a minority view that talking of provincial 
policies, not for one province only but for all the provinces, was tantamount to 
going back to the Bantustan times.152 
 
4.2.4 The ABET Act153 
At the time of the interviews the Act had just been passed and not many people 
in the field possessed copies, though many were aware of it. A few district and 

                                                 
150 See footnote 143 above. 
151 The Act was passed on December 13, 2000 as law. 
152 This is a period in the Apartheid era when education, especially for blacks, was 
administered along ethnic lines in the so-called homelands (for Northern Sotho- , Southern 
Sotho-, Xhosa-, Tsonga-, Venda- and Zulu-speaking ethnic groups) and racial lines in South 
Africa (black and white). 
153 Adult Basic Education and Training Act, No. 52 of 2000. 
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regional coordinators had just attended a national training workshop. Members 
of some Centre Governing Bodies (CGBs) also attended the workshop. The 
intention was to cascade154 the training to the provinces later. Besides, at the 
same time as the Act was passed (in December, 2000), services of adult 
educators were terminated and all energies were directed at the termination.155 
But an interesting comment came from a staff member in the sub-directorate 
who said: 
 

Well the Act is bringing good things if they are 
implemented. With everything there is an if. 

 
Perhaps this is the right point to just look at what the field said about the 
changes that were brought about by the formulation of the adult education 
policies. This with the hope that a picture will begin to form about 
implementation trials in the Limpopo Province. 
 
4.2.5 Changes 
The general question was “ What changes were brought by the formulated 
policies in the adult education field?” The range of responses received can be 
rated on a scale from zero change (those who said there were no changes) to 
those which reflected optimism about the future. Among those who thought 
there were no changes brought by the policies, the feeling was that they thought 
they were spending too much time attending workshops and meetings and did 
not have time to implement the ‘contents’ of those training workshops. They 
also doubted the capacity in the Limpopo Province to implement. Some felt that 
the situation was becoming even worse than before 1994, because, in their view, 
the previous administrations of the homelands took adult education much more 
seriously.156 In the words of one respondent 
 

… last year we were attending meetings, courses and so  
on talking, paper work and so on. But when it comes to  
implementation we experience some problems. We really don’t  
know as to whether we can implement or maybe we are  
unable to implement. 

 
Other responses were outright negative. For example, when asked about the 
changes, one official just said: 
 

                                                 
154 Cascading is a term used for processes (especially training) where a few people are trained 
nationally and those then train others in the provinces. About this later. 
155 Something will be said about this later. 
156 It has to be indicated that these views have to be taken in the context of the termination of 
adult educators’ service contracts at the end of 2000. 
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Ah … nothing really … But things are getting worse because  
even now our centres are not yet open.157 

 
However those that saw any change, they did so in the areas of levels, 
curriculum, governance, learning materials and the use of unemployed but 
qualified teachers. As for levels, adult education, unlike before, is offered in 
levels (Levels 1 - 4) with a national examination at the end of Level 4. Also 
according to the National Qualifications Framework (NQF), adult education 
occupies a definite place in the General Education and Training (GET) band. 
The objective was to integrate adult education and training into one general 
framework. 
 
In the area of curriculum, changes were visible in the learning programmes 
offered and the eight learning areas158 through which the programmes were 
offered. To most this was a significant departure from the past. Though many 
pointed to the lack of sufficient learning materials, they thought this was 
another area of change in adult education. New materials replaced the old order 
of using books from the mainstream. It was indicated also that educators were 
trained to develop learning support materials. In the area of governance a new 
element was the introduction of Centre Governing Bodies (CGBs) which 
included the learners also. This was thought a step forward in that for the first 
time governance of adult education centres was distinct from governance of the 
mainstream schooling. Another change, according to the field, had to do with 
the use of qualified but unemployed teachers as adult educators. This is indeed 
different from the past when teachers from the mainstream doubled as adult 
educators.159 
 
It has to be indicated that this sense of change is strong with the sub-directorate, 
followed by the regions and then by districts. At the level of districts already 
there is a feeling that things are not going that well. Discussions with the centre 
managers reveal that changes are not happening as they should at the sites were 
they must happen, namely at the centres themselves. Most centre managers 
indicated problems they had to contend with every day - lack of learning 
materials and books, lack of capacity to do certain things, lack of support from 
the department and so on. In that sense the views of some district officers that 
the policies have only created space for change and direction have to be taken 
seriously.  
 

                                                 
157 This was in April-May 2001. 
158 They are: Language, Literacy and Communication; Mathematics Literacy, Mathematics 
and Mathematical Sciences; Human and Social Sciences; Natural Sciences; Technology; 
Economic and Management Sciences; Life Orientation and Arts and Culture. 
159 Important as it may be to the field, this is not linked to any policy implementation as such. 
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More so when one compares ordinary Public Adult Learning Centres (PALCs) 
to the pilot centres160 which receive outside funding. Site visits to both types 
revealed that the pilot centres are better off in terms of resources and capacity. 
For instance, the educators and members of the centre governing bodies of the 
pilot centres were receiving regular training for their responsibilities, while the 
centres themselves were relatively well equipped. Pilot centres were visited 
regularly by officials from the Project Literacy head office in Polokwane.161 
According to most officials and educators, the same cannot be said about 
PALCs. 
 
The above serves to indicate that it is difficult to generalise about the state of 
adult education in the Province given those huge differences between types of 
centres. Issues of levels, curriculum (Small, Medium and Macro Enterprises and 
the eight learning areas in the Ikhwelo and Rivoningo centres respectively), 
learning materials and learning support materials and governance are handled 
better in the pilot centres. As for the public adult learning centres there is a lot to 
learn from the pilot centres. However it must be emphasised that the pilots have 
brought changes to the field.162 
 
 
4.3 On the ABET Council 
 
One of the things that characterised the South African society when the demise 
of Apartheid was imminent was intense debates about alternatives in education, 
amongst other things. After the birth of a new democracy, there was need to 
deepen the debates and discussions about those policy alternatives. Adult Basic 
Education and Training (ABET) was not the exception. The White Paper on 
Education and Training of 1995, advocated for the establishment of an ABET 
Council to serve as an active voice for the ABET field and as an advisor to the 
Minister of Education nationally. As a result one of the bodies formed nationally 
was the ABET council. In broad terms its role was to oversee the development 
of adult basic education nationally. It was foreseen that provinces would form 
their own councils to play a similar role provincially. It was in that context that 
it became necessary to investigate the part played by the provincial council in 
the implementation of ABET policies in the Limpopo Province. 
 
 

                                                 
160 These are the Ikhwelo centres run by Project Literacy (a Non-Governmental Organisation), 
funded by USAID and Rivoningo centres funded by the European Union. 
161 The new name for Pietersburg, the capital city of Limpopo Province. 
162 In some cases negative in that both learners and educators in the PALCs feel they are 
inferior; and in others positive, in that both the learners and educators in the pilot centres feel 
they are not only engaged in reading and writing, but also in skills training. 



 65

4.3.1 The Origins of the provincial ABET Council163 
According to what was to be a media release164, “A Provincial ABET Council 
was constituted at a meeting held at the Public Library on Monday, 18 March 
1996. This representative Council was elected by stakeholders from all over the 
Province representing government organisations, church communities, local 
authorities and libraries”. It was envisaged that through the new council “ABET 
(Adult Basic Education and Training) … gets new momentum in the Northern 
Province”. According to a statement attributed to the first chairperson of the 
Council, “the image of the Northern Province being the region with the highest 
illiteracy rate will be actively challenged.”  
 
The council was to be composed of about forty (40) people representing relevant 
government departments (10), NGO’s (2), community and tertiary institutions 
(2), the business sector (2), Unions (2), women’s organisations (2), youth 
organisations (2), churches (2), regional representatives (2 in each region), 
teacher organisations (2) and a trained ABET representative. It would have an 
executive committee consisting of ten people - a chairperson, a vice-chairperson, 
a secretary, a fieldworker, a treasurer and five task group convenors for 
information systems, resources, transformation, delivery system/model and 
prioritisation. It would meet thrice annually, with a right to call emergency 
meetings when the need arose. 
 
The functions of the council were to plan and develop an ABET policy for 
implementation in the Northern Province (Limpopo); to advocate, create 
awareness and encourage debate on ABET; to undertake research and to develop 
policy proposals for the ABET field; to mobilise for resources (human, physical 
and financial); to harness the resources in a provincial plan for ABET; and to 
help build partnerships at provincial level and to ensure accountability of the 
MEC to a wider society.165 
 
4.3.2 What the field says about the council 
According to the first chairperson of the Council their major task was to develop 
it into a full-fledged organisation that was able to perform the duties as briefly 
indicated above. One of the first things they did was to seek recognition with the 

                                                 
163 At the beginning of the research the origins of this council did not seem important, or at 
least not interesting. But the from way people responded to questions related to the council it 
became necessary to find how the council came into being and why. As a result the ‘founder’ 
members became targets for interviews.  
164 This is represented in the form of a document which was faxed (dated 19-03-1996) by a 
task team convenor to the first chairperson of the council for his additions or corrections. The 
library is the Pietersburg (now Polokwane) Public Library. 
165 This is in italics as the researcher thinks this will become important in a later discussion in 
Chapter VI. 
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provincial Department of Education and Training. The first thing to do in this 
regard was to look for a representative of the department on the Council. 
Already at that early stage there was a realisation that there had to be a working 
relationship between the council and the department. But it was difficult to get a 
representative from the department and the much sought-after cooperation and 
collaboration. For a while the Council had to depend on their own wits as there 
was nowhere to take their problems. Internally also there were conflicts which 
did not allow for constructive engagement with the developments in adult 
education in the country. In the words of the first chairperson: 
 

But I could sense the opposition, the differences, the 
tensions - there were people jogging for positions in 
the council … 

 
The lack of departmental recognition, support and collaboration, and all the 
internal wrangling prevented the council from engaging meaningfully in the 
national debates that were going on about adult education in the country at the 
time. As put by one interviewee: 
 

… (at) national meetings … the common complaint was  
that the Northern Province was always lagging far  
behind … and that the councils of other provinces had  
done certain things … 

 
An ABET sub-directorate was formed late in 1997 or early 1998. The council 
continued to seek for recognition by and support from the department. In the 
meantime a new executive committee was elected into office. If the first council 
had problems of recognition, support and collaboration, this one had the 
problem of marginalisation added on. A rift grew between this council and the 
sub-directorate. No meetings were called by this council. Another new 
council166 was elected and it was chaired by somebody from the sub-
directorate.167 
 
Most of the respondents were aware of the first executive council. They would 
even mention the chairperson by name. They talked about the meetings they 
attended during the tenure of the first executive council. Asked about whether 
they knew about the ABET Council a district coordinator responded in this way: 
 

                                                 
166 According to the interview with the sub-directorate on August 28, 2000, the elections had 
taken place a few days before. 
167 My information was that the chairperson of this council was the head of the sub-
directorate, though the sub-directorate itself denied this in a later interview. According to 
them somebody else in the provincial department was the chairperson. 
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Slightly … It was only when it was headed by168 … that  
we could see something but since … left there is  
nothing coming from the council. 

 
Another district coordinator, responding to a similar question, said: 
 

Really I don’t know whether it is dead or still alive. I 
heard about it … June last year.169 What we are doing … 
I am a member of (statutory body) … but now you see we  
cannot deal with ABET, ordinary ABET. I don’t know  
as to whether the ABET council is still alive. 

 
But perhaps the following response from another district coordinator concluded 
it: 
 

Ya … I think it is dead … the ABET council to me is dead. 
 
Yet, when I was preparing to wrap up my fieldwork by interviewing the sub-
directorate (for the third and last time), though on a different issue,170 I was met 
by this: 
 

… We have already had a meeting with the ABET council 
so that we can actually work out the action plan. 

 
I want to round off this part by referring to an interview with one of the regional 
coordinators171 regarding the council matter only: 
 

Question:  Do you know anything about the ABET council? 
Answer:   Yes, I know about the ABET council because initially 

we are the ones who established it. 
Question:  What for? 
Answer:  To help the MEC with some suggestions when it  

comes to ABET programmes and this was established 
and some members were elected to the executive.   
Unfortunately it is not functioning in this province.  
The chairman is not calling meetings. There is  

                                                 
168 Referring to the first chairperson. 
169 Referring to June, 2000. 
170 The issue was the need for a provincial adult education and training policy for the 
Limpopo Province.  
171 I have given the views of the sub-directorate, the regions and the districts. As far as centre 
managers and adult educators were concerned there was complete ignorance about the ABET 
council. 
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stagnation … and later on that was changed that  
the chairman of the council should be someone from 
the department within the sub-directorate. That was 
done I think … and nothing is coming forth. So we 
don’t know … We never had a meeting of the ABET 
council so far …172  

 
4.3.3 Concluding remarks 
An important remark to make here is that there was a problem with regard to the 
ABET council on two sides: outside and inside the ABET sub-directorate. 
Outside there was no council. Inside, as the research later revealed, there was 
some kind of structure that acted as a council but which was not that when you 
looked at what the composition and functions of such a council were to be. 
(refer to section 4.3). 
 
Another remark is based on the last two pieces of interviews that say that 
meetings are always important to succeed in implementing anything, especially 
in the public sphere. Or, put more to the point, they are important for preparing 
the ground for that success. 
 
 
4.4 On Meetings 
 
The intention here was to establish how often the ‘field’ met to discuss pertinent 
issues of their profession and what those issues were. This meant meetings 
within the adult education centres; between centres themselves; between centres 
within the districts; between districts in the regions; and between regions and the 
provincial ABET sub-directorate. 
 
At the level of centres the meetings take place between centre managers, 
learners and Centre Governing Bodies (CGBs). There are very rare meetings 
involving only the educators. This because, as some say, there are normally only 
a small number of them per centre. So they just discuss issues as they come and 
they don’t see those as formal meetings. Meetings between two or several 
centres are unknown.173 
 
At the level of districts the picture is different. There are those districts where 
there are regular meetings between the office of the district coordinator and the 
educators in the districts, though the modes are different. In some cases it is only 
the supervising tutors (educators) that are called to the meetings and in others all 

                                                 
172 Chapter 6, the ‘discussion chapter’ will take this further. 
173 These refer to meetings as arranged by the centres themselves on their own initiative. 
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the educators are called. Where those meetings are held they are quarterly.174 
There are districts were meetings are far and few between and there are reasons 
for that. 
 
From discussions with some districts there are supposed to be bi-monthly 
meetings between the districts and the regional offices. But in most cases this 
was not happening. Several reasons are advanced, chief among them, 
transport.175 Also there were supposed to be monthly meetings between the 
regions and the sub-directorate and bi-monthly meetings between the districts 
and the sub-directorate. According to the sub-directorate: 
 

We correspond with the regions 1) because of our monthly  
meetings … we have monthly meetings with the  
regional coordinators and 2) bi-monthly meetings with  
district officers. Although that depends on how available we  
are in the province … 

 
The question of (un)availability in the province leads to officials, both district 
and regional, to respond in the following (or similar) manner regarding 
meetings: 
 

You see now we used to have regular meetings … where  
some of our problems were actually referred to the  
sub-directorate … But I am telling you we never had such  
meetings … now it’s more than a year that we (n)ever  
had such meetings … where we come together, share ideas,  
make inputs and see how we can improve our section.  
Every time you find that it is a given instruction. 

 
From the above snippet two points are noteworthy - the content of meetings and 
what happens when there are no meetings. From the above it is clear that people 
were sharing ideas and making inputs to improve the field of adult education. 
An element of the meetings was referring problems to the sub-directorate. From 
the interviews with centre managers176, district officials and regional 
coordinators ‘discussing problems’ had replaced every other thing. More so after 

                                                 
174 When the services of the educators were terminated it was difficult to arrange the meetings 
as every educator was deemed unemployed. Meetings that took place during that period were 
just informal. Otherwise there are districts that are very exemplary in Region 3 and 6 that 
others can learn from. 
175 Some are having to do with facilities and funding. 
176 One centre manager from an Ikhwelo centre, a pilot centre, indicated that they were 
planning and working together as a staff of educators. But, of course problems were always 
on top of the list even here. 
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the termination of services of educators. That is as far as the contents of 
meetings177 were concerned.  
 
The last line of the snippet is about what happens when meetings are not held or 
held irregularly - you see a preponderance of circulars even in matters where 
deeper understanding is necessary. Only debates and discussions make such 
understanding possible. In fact the field has developed a ‘skill’ of dealing with 
all those circulars from head office - make copies and pass them on. This was 
the case with the circular on the termination of the contracts of service of adult 
educators referred to earlier. I now turn to that termination. 
 
 
4.5 On the Termination of Services of Educators. 
 
At the end of 2000, a decision was taken to terminate the contracts of service of 
adult educators. This step made the field so politically charged that it was near 
impossible to start any interview without first being made aware of it.178 
Questions had to do with who took the decision, the reasons for the decision and 
the consequences of that decision for the field. 
 
At the level of centres it was not easy to come across people who knew who 
took the decision and the reasons for it. At this level people just felt the impact 
of the decision which they represented as fear, insecurity, enmity, 
demoralisation and sadness. Fear and insecurity about jobs because others had 
already lost their jobs at the time of the fieldwork part of this research; enmity 
because those who had already lost their jobs felt betrayed by those who 
remained; demoralisation as some felt their dedication was in vain; and sadness 
to those who were volunteering their services even when they were unemployed 
and felt there was no hope of ever being employed again. 
 
At the level of districts and the regions officials believed, rightly or wrongly, 
that the names179 that appeared on the circulars that were sent out were the 
names of the people who took the decision. Even when “The department is 
preparing for the revamping and restructuring of the ABET sector in order to 

                                                 
177 In this dissertation a distinction is drawn between meetings as ordinarily known and 
workshops, which mean a different thing to the researcher. When asked about whether they 
ever attended a meeting where the sub-directorate was present, a district coordinator answered 
in the affirmative. When asked further about what they were discussing the answer was “We 
were attending workshops.” 
178 This was the case with the first couple of interviews before a decision was made to make 
this part of the interviews. This move allowed a deeper understanding of what was happening 
in the adult education field in the province. 
179 Signatures were difficult to read. 
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bring it in line with the outcomes, outputs and resources of the department”,180 
many different reasons were given for the termination - to change the system of 
payment; to deal with corruption linked to employment of relatives in the 
centres and ‘ghost’ educators; over-expenditure; a toll-free number attached to 
the premier’s office through which people sent wrong information to that office; 
sheer numbers of educators; etc.  
 
For the districts and regions the termination meant a 70% percent or more 
reduction of the adult education infrastructure. Statements like “… it’s a way of 
saying no more ABET in the Northern Province”; “… I think ABET has 
collapsed”; “… we shall struggle to get it up again, to get it straight”; “This is a 
terrible reduction”; “That was the termination181 we experienced before but this 
one has terminated everything”; etc. are indicative of the mood at the level of 
districts and regions at the time. 
 
But one can ask. Why these sentiments at those very high levels of the adult 
education field? Perhaps the answer for now is captured in the following piece 
of response: 
 

No. We were not even consulted. We only saw a circular  
which came from the province … the director … so we  
were not consulted as far as that is concerned …  
we were surprised by the circular. 
 

In order not to leave the reader surprised also this piece of conversation with the 
sub-directorate should help: 
 

Researcher: Actually who took that decision? 
Respondent: The head of the department took the decision. 
Researcher: What were the reasons? 
Respondent: It was based on the complaint that there  

were many educators … teachers … in the province … 
It’s like the number of educators has grown out of 
proportion … what is happening … and of course one 
problem was that these educators are in the persal 
system and in that system they are classified under a 
certain code and that code doesn’t only include 
educators … it has cleaners … everybody … 

 

                                                 
180 This is the first paragraph of the said circular on the basis of which the decision was taken. 
181 Referring to the time when the services of full time teachers from mainstream schooling 
were terminated in adult education around 1996/1997. 
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This response leaves the reader with more questions than answers. One of them: 
Is it true that the number of educators grew out of proportion? Another: If yes, 
why was the situation allowed to develop that far? And: What is the role of all 
the officials in adult education including the sub-directorate? 
 
 
4.6  On the Roles 
 
4.6.1 Centre Managers 
As the name suggests, these are educators who manage centres - coordinating 
activities in the centres and monitoring all those activities. These include making 
sure that the centres function well; resolving whatever conflicts arising from 
time to time; attending to problems experienced in the centres; “looking after 
everything”; assessing and evaluating other educators’ work and that of learners; 
and helping in the salary claiming procedure by distributing claim forms. They 
also teach or facilitate. Recruiting learners was also part of their duties. Some 
also indicated that they were implementing policies. 
 
They are also important links between the centres and the schools where they are 
accommodated;182 between the centres and the provincial department of 
education and training (through, first, the district offices and then the regional 
offices) and between the centres and the communities they serve. 
 
4.6.2 District Coordinators 
Generally what they do is coordinating and monitoring adult education activities 
in the districts which are composed of a number of circuits. The number of 
centres in each district is different. They coordinate activities in those centres by 
visiting them. They support them by guiding the educators. They organise 
training workshops and even train the educators. They see “to the proper 
functioning of the centres”. They also play a role in the process of salary claims 
of educators by distributing them to centres and checking them when they are 
returned. 
 
At the time of the fieldwork, they were playing some role in the establishment of 
centres. As far as curriculum issues they played a role in the “selection, creation, 
and adaptation of ABET learning materials”. Provision of professional technical 
support was another role district coordinators played. Some said they were 
establishing partnerships with other stakeholders while others indicated that they 
were also involved in the recruitment of learners. 
 

                                                 
182 Almost all the adult education centres are accommodated in ordinary schools. 
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During the adult education examinations they help run those examinations. But a 
striking point is that they were also assisting in running the examinations in 
mainstream schooling, especially matriculation examinations183. They were used 
also as ‘guerillas’.184 
 
They are supposed to be the link between their districts and the regional offices. 
They have to collect information (mostly statistics about the number of centres, 
tutors etc. ) in their districts and pass it on to the regional offices and bring back 
to the districts what information there is from the regions. Normally the 
information they bring back is contained in directives and circulars from the 
sub-directorate about workshops and other activities that will be taking place. 
 
Though initially not very interesting, the level of experience in adult education 
displayed by most of the district coordinators became more and more interesting 
as the research progressed. When the question was asked about how long people 
have been involved with adult education and the years 1999, 1998, 1976, 1981, 
1982, 1983, 1984, 1992, 2000 and 1989 drop as responses it only tells that there 
are district coordinators who have been at it for many years. If you take 1981, 
for example, some of them boasted twenty years of experience at the time of the 
research. To make it even more interesting some of the district officials went 
abroad for some training in adult education.185 
 
4.6.3 Regional Coordinators 
There are seven regions in the Province each consisting of a number of districts. 
The highest number of districts in one region is six (6) and the lowest number is 
two (2). Regional coordinators are ‘heads’ of the regions. This means 
coordinators who head a region with six districts they in charge of all the adult 
education centres in those districts; so too is the one in charge of a region with 
two districts.186  
 
Though the various regional coordinators view their role differently, their roles 
generally include the coordination of ABET activities in their regions which 
means establishing centres, advocacy in the communities, recruitment of 
learners, visiting centres, motivating learners and educators, interpreting 
learning programmes, running workshops, drawing up the budget for the region, 

                                                 
183 Which prompted one district coordinator to proclaim that “We are jacks of all trades”. 
184 This is a term used for special task teams that visit schools without notice or invitation to 
surprise the teachers and principals, especially at the beginning of the year. 
185 This point of experience  will be followed up in Chapter VI. 
186 Only one region, Region 4, consists of two districts - Giyani and Phalaborwa. But that 
must not be construed to mean that the regional coordinator here has an easy job. Each of 
those districts is vast. Distances involved are huge and the transport and communication 
networks need a lot of improvement.   
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liasing with other regions and attending meetings with the ABET sub-directorate 
at head office. In addition people compiled reports for their regions and were 
involved in conflict resolution. From another region the coordinator saw their 
role together with the district coordinators as formulation and interpretation of 
policies; and the supervision of implementation.187 
 
Regional offices and coordinators are an important link with the ABET sub-
directorate at the provincial head office since they are the second management 
level below the sub-directorate. They are an important ‘feeder level’188 for the 
sub-directorate when it comes to information about adult education activities in 
the seven regions which, together, are the Limpopo Province. 
 
4.6.4 The ABET Sub-directorate 
In the Limpopo Province the ABET and The Further Education and Training 
(FET) sub-directorates form one directorate known simply as FET & ABET. 
The ABET sub-directorate is headed by a Chief Education Specialist (CES). 
When asked about the role of the head of the sub-directorate the CES just 
produced a copy of a memorandum (dated 20 April 2001) that was sent as 
“Inputs on Organogram” to the Superintendent General (Department of 
Education). Amongst other things listed in the memorandum were what are 
called the ‘job compacts’ of a CES as proposed by the national department of 
education. The following are some of the job compacts: 
 

• Manage and coordinate the development of ABET policy documents 
to regulate ABET delivery and provisioning in the province. 

• Develop frameworks based on the unit standards developed by the 
national department and manage and coordinate the implementation of 
these frameworks in the eight learning areas. 

• Develop curricular frameworks for electives and learnerships based on 
the 12 organising fields.189 

• Develop frameworks for practitioner development. 
• Develop quality assurance mechanisms for ABET. 

                                                 
187 Upon follow up it turned out to be that it was not the adult education and training policies 
that were referred to. 
188 With this term I am trying to capture the notion that the regional offices feed (or are 
supposed to feed) the sub-directorate with that valuable information without which the latter 
will starve. I will return to this point in Chapter VI. 
189 The approved curriculum framework for ABET is based on what are called fields of 
learning: Agriculture and Nature Conservation; Business, commerce and management studies; 
Culture and Arts; Communication Studies and Language; Education, training and 
development; Manufacturing, engineering and technology; Human and Social Studies; Law, 
military science and security; Health Sciences and Social Services; Physical, mathematical, 
computer and life sciences; Services; Physical planning and construction. 
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• Develop framework for social mobilisation and advocacy 
• Develop framework for assessment. 
• Represent the department nationally on ABET policy and legislation 

related matters. 
• Serve in the ABET HEDCOM190 sub-structure with ABET Unit Heads 

from other provinces. 
• Serve in the national standing committees that decide on issues 

pertaining to practitioner development, curriculum development, 
assessment issues, social mobilisation and finances. 

• Coordinate activities of the ABET council and represent the ABET 
council in the Education and Training Advisory Council. 

• Coordinate stakeholder involvement to make sure that ABET services 
are in line with HRD strategies in the province. 

• Coordinate the establishment of learnerships for adults and liase the 
Department of Labour to explore the possibility of access to the 
National Skills Fund for ABET. 

• Manage externally funded programmes and projects related to ABET. 
• Develop financial models for ABET. 
• Ensure the appointment of adequately skilled examiners / assessors. 
• Develop database for Public Adult Learning Centres and ABET 

practitioners. 
 
A very comprehensive list. The main point to draw from this list is the fact that 
the ABET sub-directorate is (or is supposed to form) a very important link with 
the provincial Department of Education and Training. But the interviews with 
the sub-directorate produced a different picture. It wouldn’t be far from the point 
to say this was a dream. Firstly there were only three staff members in the sub-
directorate. Secondly only one person was permanently employed while the 
other two were seconded from the rationalised teacher training colleges. These 
seconded staff had very little experience in adult education, which meant only 
one person would be required to carry the whole load. But even this one person 
indicated a busy schedule outside the Province to do ‘national duty’. As 
indicated earlier, even scheduled meetings did not take place because of 
unavailability of officials in the Province. So not only understaffing was the 
problem. Unavailability and lack of capacity further compounded the problem. 
In the words of the ‘sub-directorate’: 
 

we need more people because our curriculum in itself  
is very challenging because it is workplace based and we  
are beginning with that this year … so apart from the eight  
learning areas that they do, they also have to do the electives  

                                                 
190 For Heads of Department Committee. 
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and now the opportunity of doing learnerships … but then  
with only three people it becomes a little difficult … and  
presently we are happy that we have district officers because  
in most of the things we always involve them … But as you  
now the department wants a lean structure at the top.  

 
Those being the views of the sub-directorate, what are the views of the ‘field’ 
with regard to that? 
 
 
4.7  On the Sub-directorate 
 
Almost everybody who answered the question of the staffing in the sub-
directorate indicated that they were aware that there were only three staff 
members in the sub-directorate. Some, especially in the district and regional 
offices, were fully aware that only one staff member was fulltime while the 
others were seconded staff. Even if some people indicated that they were not 
aware of the responsibilities of staff in the sub-directorate, many thought that 
this was unrealistic given the size of the Province and the huge problem of 
illiteracy. This situation was puzzling to most people in the field. Asked about 
the staffing point one official commented: 
 

Ah! … there are so many problems. That is why … they  
don’t have a secretary, they don’t have a typist. Just imagine  
the whole head office. How are they going to work? 

 
In short, many felt that three people cannot be a sub-directorate as this led to a 
‘monolithic’ structure lacking in diversification of responsibilities. People felt 
there was a need for a bigger and more diversified structure and some even 
referred to the situation in other provinces. This is captured in the following: 
 

I believe the sub-directorate should be having a planning  
section, a curriculum section, and quite a number of people  
… to be placed at provincial level to help … where it comes  
to training there should be training staff … a person who  
deals with stock to check what we are having … we only see  
same people … they cannot be having all those portfolios, all  
positions … and they still maintain stability of … the section! 

 
According to the field this ‘monolithic’ structure had the consequences that 
there were delays in a number of areas, salaries being one; some regions and 
districts felt neglected as they were never visited by anybody from the sub-
directorate; lack of control; lack of organisation; and a very top-down 
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management style as most officers felt they were not meaningfully involved in 
decision-making and were never consulted.191 
 
But for me as the researcher what became clear was that having only one 
permanent staff member resulted in the personalisation of the sub-directorate. 
People used the name of the CES interchangeably with the sub-directorate with 
very little discomfort. Statements like “ … as the sub-directorate”; “ What can 
… do”; “… doesn’t even know this office”; “… has never been here”; “ I think 
… is to blame in my view” abound in all those interviews.192 The problem with 
this personalisation is that many people interviewed do not look at the sub-
directorate objectively, whether rightly or wrongly. They see it as biased; as 
unfair; as selfish; and as completely uncaring.193 Perceptions! Some may argue. 
But the effect of this on the morale of officials in the field came out loud and 
clear during the course of the research. 
 
This was especially the case when discussions touched on capacity in the sub-
directorate. Interviewees, especially from the regions and the districts, said that 
there was a lot of experience in the districts and the regions that lay unused or 
underused to the benefit of adult education in the Province.194 They felt that the 
use of seconded staff especially in very high positions did not add value to the 
field.195 All these are, unfortunately, blamed on one person in the sub-
directorate.196 
 
But it is true that the sub-directorate is overwhelmed by the huge challenge they 
are faced with. The CES expressed relief and hope that there was a new Member 
of the Executive Council (MEC)197 of Education and Training who had ‘re-
prioritised’ adult education.198 This sense of being overwhelmed became clear 
when we discussed about the termination of services of educators already 
referred to elsewhere above. When asked what they were doing about the 
termination and its resultant frustration and confusion the response from the sub-
directorate was: 
 

                                                 
191 The point of the termination of services of educators was on everyone’s lips as this took 
them by surprise. 
192 The blank spaces stand for the name. 
193 See section “On Security”. 
194 Indeed the research showed that there was such a depth either in the regions, or the 
districts, or NGO’s. 
195 A counter argument was that those people were very qualified people. The result is one 
sees two ‘camps’ in the field. 
196 But also see the bold section of the quote below. 
197 These are provincial ministers of education and training. 
198 This research took place during the tenure of two MECs of Education and Training 
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In a meeting with them199 I said to them “this is not my  
 problem alone … you are implementing there what are  
you doing about it?” 

 
There is therefore this sense of being overwhelmed which brought other issues 
in the whole research. One such issue was the support the field of adult 
education in general, and the ABET sub-directorate in particular, was receiving 
from the provincial Department of Education and Training. We turn now to that 
point of support. This we will do by looking at issues like staffing, funding, 
facilities, site visits, transport etc., as relating to the different levels. 
 
 
4.8  On Governmental/Departmental Support 
 
4.8.1 At the Sub-directorate Level 
What has been said so far about the sub-directorate suggests that there are very 
serious problems about staffing within the sub-directorate. The sub-directorate is 
without doubt understaffed given the roles that have to be performed by that unit 
of the department. It is here where the sub-directorate still hopes to get more 
support from the department of education and the provincial government. This is 
the reason why the sub-directorate kept making inputs to the discussions about 
the organogram of the department. At the time of the research they had 
requested for eight posts of Deputy Chief Education Specialist responsible for 
eight selected fields of learning.200 As indicated earlier, the head (CES) of the 
sub-directorate was hopeful that they would get the support they needed in this 
regard as adult education was ‘re-prioritised’ since the arrival of the new MEC 
of Education and Training. 
 
The other area of support that needed attention was transport. Here the sub-
directorate felt the problem was quite a big one for the whole field of adult 
education. At the sub-directorate level itself they felt that transport was not a 
major problem as there was a government subsidy system through which 
officials could obtain vehicles. This was the case as far as fulltime appointed 
staff were concerned. However it was still a huge problem for the seconded staff 
as they were not covered by the scheme due to their status. For them it was still 
the use of the official car pool system which often gave problems. 
 

                                                 
199 Referring to a meeting with officials in the regions and districts. 
200 Of course it is not clear why eight learning areas out of the twelve were selected. The 
twelve fields appear as a footnote on page 16. 
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On financial matters it was a hard time for the sub-directorate201. At the time the 
second interview with the sub-directorate took place there was the decision to 
terminate the contracts of service of the educators and the consequent reduction 
of the number of those educators and the number of adult education centres. 
This decision in itself sent a message that the provincial department paid only 
‘lip service’202 to the notion of adult education being a priority in the Province. 
The fact that it is the provinces which decide how to slice the lump sum they got 
from the national government created the impression that it was the Province 
which did not take adult education seriously. Particularly worrying to the sub-
directorate was the fact that they are requested to submit their budgets at the end 
of each year. But at a later stage, what they called the second stage of financial 
planning, they are asked to realign, and realignment203 almost always meant 
reduction. But what was interesting for me, and hopefully the reader, was the 
statement:204 
 

But at the same time you can still request for more money, 
if they have something somewhere you might be lucky. 

 
This is interesting because it says a lot about the whole question of planning, of 
strategic plans and five year plans of which the provincial Multi-year 
Implementation Plan is an example. 
 
Coming back to equipment, the office of the CES was to some extent well 
equipped. Facilities they could boast about included a good office, well 
furnished, with a computer and two photocopiers.205 But there was no secretary 
and no support staff except the two seconded staff members.  
 
Hence when asked about what their major problem was, the sub-directorate 
quickly responded: 
 

Staffing. The issue of staffing and finance.  
 
When asked where such problems were taken to in the department the answer 
was a little strange:  
 

                                                 
201 Hard, because while they had requested about R48 million, they had been given R11 
million for the whole province. 
202 The statement “I mean we were a priority in the past. From 1999 we were a priority but we 
were not funded accordingly” says that. 
203 This means getting lesser and deciding what you can do with it. 
204 We will return to this in Chapter VI. 
205 One donated by USAID and the other by the European Union. 
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I don’t know. To the SG206 maybe. 
 
This could mean a lot of things. It could mean the sub-directorate did not know 
who the immediate person to report to was, or if they knew, they were not 
getting the requisite support from that person, or further still the lines of 
communication were ‘blurred’ - nobody knowing what their responsibilities 
were as far as adult education was concerned. 
 
On further discussions especially about why these problems the respondent 
opened up and said: 
 

Yes it is the province that decides to slice the money. 
So you see … one other thing that needs to change in our 
province is the perception of the elite207 on adult education 
because it is quite interesting that you find even here in the 
department people thinking that there is no point actually 
letting these old people go to classes …what are they going 
to do? … they ask. Because to them adult education means 
only literacy. To them literacy means only reading and 
writing and they don’t think of all the implications to a 
person who cannot read and write. They don’t see the link 
between illiteracy and political issues.  
If your people are illiterate they actually undermine your  
democratic processes … Democracy for whom, for the 
elite?  
They ask. They also look at reading and writing … they 
don’t look at other issues of illiteracy. And people have this 
idea, I don’t know where they get it, that people who come 
to the classes are very old and sometimes cannot even walk 
or do so with difficulty. People don’t see a relationship 
between lack of schooling for parents and the performance 
of children in the classroom. 

 
This point of the perceptions of the elite about adult education is an important 
one for the implementation of policies in that section. These are some of the 
very important decision-makers208 in the whole provincial Department of 
Education and Training and government. They decide and if they don’t 

                                                 
206 Meaning the Superintendent General who is the head of the provincial department 
education. 
207 Referring to the senior management in the department. 
208 From the perspective of this research it sounds proper to talk about them as decision-takers 
because in reality they have to take provincial decisions about issues like budgets for all the 
different sections in the department and government. 
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understand anything about a section, adult education to be specific, or have only 
a narrow understanding informed by their educational past as implied above, the 
decisions they continue to take almost on a daily basis will reflect that. That was 
the message from the ABET sub-directorate. One small step towards addressing 
such a problem would be people reading those policy documents that are 
supposed to regulate sections of an organisation which they are in charge of. But 
this rarely happened.209 
 
Though this state of affairs was hopefully going to come to an end with the 
enthusiasm of the new MEC, who, according to the ABET sub-directorate, was 
beginning to take them seriously, the present state of affairs was taking its toll 
on the activities of the sub-directorate. This was particularly the case since the 
lower administrative levels of the field of education (regions, districts and 
centres) were expecting a lot of support from them.  
 
 
4.8.2 At the Regional Level 
We said earlier that the regions, which are a second level of administration in 
the province, consist of a number of districts. For each region there is a regional 
co-ordinator who is the head, as it were, of the region. These regional heads are 
housed in the regional offices. These offices also accommodate regional 
officials for the mainstream schooling. At the head of these regional offices are 
the regional directors. They are (or supposed to be?) in charge of all educational 
matters of the region, adult education included. So for the regions these offices 
are ‘head office’. They are therefore the ‘nodal points’, so to speak, between the 
regions and the sub-directorate. Provincially they are the second level after the 
department, and locally they are the first level of support. While they need 
support from the department (and/or government), they themselves have to 
support the levels below them. We look at those issues in this section. 
 
Firstly, the position210 of the regional co-ordinator is clear only because they are 
there in those offices and they are performing certain duties. But when one looks 
at the suggested organogram they are not there or should not be there. Also in 
                                                 
209 In another project called “Baswa at Risk” which the adult education programme at the 
University of the North runs in collaboration with the provincial Department of Education and 
the University of Groningen, I had a lot of interaction with the ABET-FET Directorate. At 
one point we left a document with one top official to read. Three weeks or so later, when we 
came back to continue the discussion and we referred to that document the proud reply was 
“You see Mr Rampedi, Here we don’t read … We implement!”. And this was at the time this 
research was going on. 
210 The other point that came out when I interviewed one district co-ordinator was that there 
was only one well-placed  regional co-ordinator  (in terms of a definite position and payment) 
while the rest were only playing the role. This was confirmed at a feedback meeting with the 
field on August 30, 2002. 
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the interviews with the sub-directorate it was indicated that there was an 
intention to do away with the regions (and therefore the regional co-ordinators) 
in adult education.211 There is therefore this feeling that the regions (in adult 
education) are not necessary.212 This could have an effect on the level of support 
that the adult education regional co-ordinators are getting from the sub-
directorate.213 As the regions themselves say, they seldom get visits from the 
sub-directorate. Asked about this point the sub-directorate admitted this when 
they said they had it in their plan for the year 2001 to visit the regions.214 
 
Secondly, there is an uneasy relationship between the regional co-ordinators in 
adult education and the regional directors. Not that there are any personal 
differences between them but because the regional directors themselves are not 
clear what their role should be as far as adult education is concerned.215 They put 
more energy into mainstream schooling, perhaps because the same happens at 
the level of the provincial department of education or because their performance 
is judged on that. Communication between the two is limited to signing of 
documents (circulars, submissions etc. ) so that the regional director must only 
be notified of as far as adult education activities are concerned. Perhaps words 
which capture how the regional co-ordinators think about the support they are 
getting are the following: 
 

It won’t be easy to revive ABET to the level it was some 
two to three years back because of … people who are 
trying to take ABET as a half-cousin to the education 
department … they don’t take it as an educational section.216 

 
On financial matters the regions find themselves at the mercy of the provincial 
Department of Education and Training. While they submit their budgetary 
estimates at the end of every year they think these are not taken into 
consideration because every time they have to adjust their activities to what they 
get from the department. What they get never shows that their submissions were 

                                                 
211 Gauteng Province was often quoted as one where regions have been done away with. It 
seemed sensible to follow suit. 
212 Perhaps this explains why the meetings between the sub-directorate and the regions are no 
longer regular, even when they were supposed to be monthly. 
213 Of course there is also this feeling that the regional coordinators had too much power in 
the past, especially when it came to the appointment of educators. This came out clearly when 
we discussed with the sub-directorate about the termination of service of educators and the 
ABET Act. 
214 At a report back meeting to the field on August 30, 2002, where the sub-directorate was 
represented by two of their officials, this was still only a plan. 
215 In a number of my visits to the regional offices I was introduced to the directors and I had 
a chat with them about adult education. 
216 Trying to say “adult education as another section of the department.” 
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ever looked at. They think that talking about financial planning in the regions 
does not make any sense at all. In fact most of the co-ordinators felt that they 
were not involved in any meaningful way in the general financial planning for 
adult education activities for the whole Province. In fact the co-ordinators felt 
that matters of budgets were not transparent: 
 

There is no proper message around budget. In this office 
you get this budget and in that office you get another 
budget. So it really confuses us.217 

 
While the regions expect reduced budget from time to time, they thought the 
R11 million that they got for the whole Province in 2001 was ridiculous and in a 
way the final blow for adult education in the Province. This figure meant a huge 
reduction of the adult education infrastructure in terms of educators and centres. 
And to many this could never mean support for the field. Listen to this:218 
 

Ja, they219 still call it a catalyst for development and yet we  
have to operate within a very limited number of centres,  
and then a centre must have 9 educators. So we have 7  
centres with 9 educators which makes it 63. They gave us 
66 educator positions for the whole region … a region which  
stretches over 300 km from … to … 

 
For most of the regional co-ordinators the main portion of their responsibilities 
were what they called monitoring and evaluation. This they thought was the best 
way to give support to the field - districts and centres. The biggest problem in 
this regard was the unavailability of transport. Most people indicated that they 
were using their own vehicles without subsidy or any other compensation. At 
one time the problem was exacerbated by the ‘grounding of vehicles’ by the 
department.220 But the encouraging point at the regional level was that the 
department was beginning to implement a system through which the transport 
needs of the officials could be met. But again there would be the problem of 
seconded non-permanent staff. For this group the problem of transport remained. 

                                                 
217 The respondent was saying that in different offices it was possible to be shown different 
budgets for adult education. This suggested that it was sometimes difficult to know what the 
budget was. 
218 The frustrations of a regional co-ordinator puzzled by such a huge reduction (about 75%) 
of infrastructure in his region. 
219 Referring to the sub-directorate, or the provincial/national Department of Education and 
Training, or even the provincial/national government as everybody sings that same song of 
development. 
220 This was a decision to stop the use of all official cars because of the rife corruption in the 
use of cars that was there. 
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So in general it was not possible for many to carry out site visits to the districts 
to monitor and evaluate, which most felt was at the heart of their business.221  
 
Even at the regional level, as it is at the sub-directorate level, the problem of 
understaffing is an acute one. Most of the time, if not all the time, the regional 
co-ordinator is the only ABET official in the regional office. If they have to go 
out to the districts no one remains to look after the responsibilities of their 
offices. The co-ordinators also indicated a huge level of understaffing in the 
whole of their regions in respect of educator positions allocated to them 
especially after the termination. 
 
On the positive side, some regions felt that the department was doing a lot as far 
as the provision of learning materials was concerned. For instance, in 1998, 
learning support materials for levels 1 and 2 were delivered to all the ABET 
centres in the Province, according to the Northern Province Report.222 The 
department was also trying to get support from foreign agencies like the 
European Union and USAID in order to supplement whatever resources they 
had. Also the department was responsible for the salaries of educators. Through 
cascading the department involved itself with capacity building in the Province 
by running training workshops where some regional co-ordinators were trained 
on new approaches like Outcomes Based Education (OBE) and related methods 
in education.223  
 
 
4.8.3 At the District Level 
The next level of administration in education is the district. There are thirty one 
(31) districts in the Province. Like the regions they also differ in size. At the 
head of the districts in adult education are the district co-ordinators.224 The adult 
education district officials are accommodated in the district offices that also 
accommodate officials for the mainstream schooling. At the ‘head’ of each of 
these district offices are the district managers who are responsible (or supposed 
to be?) for all education matters including adult education. The districts have to 
be supported by the regional offices while they in turn must support the adult 
education centres. This part is about those issues. 
 
Before looking at what support they need or get from the department, a matter 
that came out in the research was the actual position held by the people that I 
have called district co-ordinators so far and throughout this report. Statements 

                                                 
221 In the words of one ‘… the nucleus of ABET is monitoring and evaluation. If you miss 
that definitely nothing is happening. 
222 See the 1995 – 2000 Northern Province ABET Report (Attached). 
223 See the ABET Report above.  
224 In the section on position we will indicate the problem of nomenclature at this level. 
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were made such as “Another thing, we are not sure of our situation”; “We are 
wrongly placed”; “We are holding those senior positions and then we are not 
paid for them”; “Like us (read in our case) the only well placed district co-
ordinator is …”; “Because they are giving us names … deputy chief education 
specialist”; “Even with the regional co-ordinators the only one who is properly 
placed is … Others …, … them, are not paid for the positions they are 
holding”;225 “They just sit and say ‘what is the use because we don’t earn’ ”; 
“Recently now we are called co-ordinators of ABET … but I am still 
maintaining the same position”; “We are called deputy chief education 
specialists”; etc. These may look just statements, but for an implementation 
study they are important ones.226 
 
The next point has to do with what support the district co-ordinators enjoy 
within the district office itself. Like in the case of regional co-ordinators and 
regional directors, there is no clarity about the role of district managers in 
matters of adult education. As a result it comes to personal relationships 
between the district co-ordinator and district manager. If the relationship is good 
the support is also good. The opposite produces the opposite. Compare the 
following responses: 
 

Ok. I am working hand in hand with my district manager 
and my regional co-ordinator. So far we don’t have a  
problem because our district manager is very supportive even  
when we are holding meetings he is always available to attend. 

 
and 

  
One other problem as far as ABET is concerned is this district 
office. Well in our meeting we used to discuss that but it seems as 
if the district manager regards ABET as something outside the 
department … it’s either he is ignorant or maybe it is an attitude 
towards ABET. That is one problem that most of us encounter. 
 

The role of the regional director appeared to be important in the support the 
district co-ordinator got from the district manager. Where the director showed 
even nothing but concern, that seemed to work well for the co-ordinator. For 
instance when the picture was definitely different in other districts it was almost 
refreshing to hear: 
 

                                                 
225 I only became aware of the point of the position of regional coordinators in interviews with 
the district officials. That is why it is not reported on in the section on regional coordinators. 
226 We will come back to this later in our ‘discussion chapter’. 
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First of all like when I conduct workshops, the department 
pays for the catering and then even for the materials for 
training the tutors … we are having support from the  
regional director … when ever we are having meetings he  
attends … and most of the things we achieve is because of… 
(he is) very much positive. Like even at the district we are  
 having a fine district manager … if I receive an invitation 
he gives us vehicles. 

 
But personal relationships come short when issues of staffing are at issue. Most 
district co-ordinators referred to the fact that adult education districts coincide 
with districts in the mainstream education. This meant that if the district in the 
mainstream schooling was divided into five circuits227, the same was the case 
with adult education. The difference was the circuits in the mainstream had 
managers while in adult education the district co-ordinator was in charge of all 
the circuits. The notion of a district, let alone a circuit, gives the impression that 
they are small areas. They are not. Asked about the point of staffing one district 
co-ordinator had this to say: 
 

Look, we are having about 5 circuit managers228 who are  
 running the whole district. I am alone to run the whole  
district. Is it possible? It is difficult!  

 
“Running the district alone” means attending to all adult education 
responsibilities and activities without any support staff. Even no secretary in the 
office. When the district co-ordinators attend workshops or meetings there is no 
one to look after the day-to-day running of the section. 
 
And another one in another district referring to the same problem: 
 

Yes, there is frustration because in most cases we are operating 
without staff, and there is a shortage of ABET officials. You find in 
one district there is only one person charged with everything … 
even administration matters …  it’s a big challenge because when 
you go to the centres no one remains in the office. 

 
To emphasise the problem of the relationship between size and staffing we 
might have to listen to the following response: 
 

                                                 
227 The number of circuits differ according to the size of the districts. 
228 Meaning in formal or mainstream education. 
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So I must just co-ordinate ABET in the 5 circuits that we are 
having. Because we are having Malokela, Dilokong, Leolo,  
Driekop and Moroke. These are the circuits that I am  co-
ordinating … Ya! That’s a big area … Ya! I am alone!229  

 
But again size is not the only variable in the puzzle. Context also is. Responding 
to a question about the staff compliment one district co-ordinator said: 
 

No! No! There should be nine people for the whole area.  
This is too much of a rural area and therefore it needs  more 
people. 

 
In rural areas of the type in the Limpopo Province the biggest problem has to do 
with distances between circuits, between villages and between centres. This is 
compounded by lack of transport,230 both public and official, and lack of a good 
communication network system.231 
 
Support in the form of training is looked at differently by people from different 
backgrounds. For those who come from the college background (with no 
background in adult education) and are seconded to the ABET section as district 
co-ordinators, they welcome the sort of training 232 that they are getting even 
when they think it is not as effective as it should be. That being so because they 
find themselves in unfamiliar waters and they need to find their footing. Most of 
these people leave the system once they find ‘better’ places to go to. This does 
not go well with the officials who are permanent in the ABET section. In the 
words of one: “They are the people who are sent to national workshops … they 
get information … and when they get posts elsewhere they go with the training 
and we are left stranded”; and another: “… these people are taken to national 
level to be trained and they become experts and thereafter they get a job and off 
they go and then we start again training new people”. They think this is a waste 
of energy, resources and time. Some even call it “a stepping-stone training” 
which implies that it opens up other avenues for especially the seconded staff 
while the field remains in need of trained officials.  
                                                 
229 For any one familiar with these parts of the Limpopo Province, including the provincial 
Department of Education and Training, they know what this is about. 
230 The situation  with transport at the district level is the same as at the regional level. While 
the  government begins to look at a subsidy system, once again seconded staff find themselves 
out. 
231 Which problem most of the officials try to circumvent by using personal cell phones 
without any compensation by any one. 
232 This is called a Cascade model of training where a few officials from provinces (10 from 
each to be specific) are trained nationally to become provincial trainers who then take the 
responsibility to train others in the province, and those then train more others and so on ‘down 
the ladder’. 
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There are those who think that the workshops they attend nationally in the 
context of cascading are very empowering. Responding to a question about the 
training they were receiving and its value, a district co-ordinator said: 
 

Empowerment … We have been empowered in various  
workshops. We have gone to workshops where we were  
empowered in OBE, empowered in Assessment, empowered  
on the learning programmes design, empowered on  
monitoring and evaluation and now lately we were  
empowered on Recognition of Prior Learning and  
Counselling and the last one last week was on legislation.233  

 
There are those who are frustrated by their inability to implement what they are 
trained for in the province, regions and the districts. They think this has to do 
with spending a lot of time in workshops and never having time to do anything 
in the province, regions and districts. But besides time, they talk about resources 
to do the same training locally: 
 

I mean we can’t be attending workshops, workshops and  
workshops and we don’t have time for implementation …  
why must we go to workshops? The whole of last year  
we were attending workshops but we were unable to give  
feedback to the people. We don’t have funds to cascade  
whatever. Other people go to national, but we never get  
feedback … last month there was one in Pretoria but we  
never got feedback. 

 
In this you realise that while there are problems of time and resources, there is 
also the problem of different people going to different workshops without 
considering feedback. In the course of the research it came out that there was 
what is called a Provincial Project Management Committee (PPMC) whose role 
was to manage the Ikhwelo pilot project of Project Literacy. Some of the people 
on this committee were the Ikhwelo regional co-ordinators.234 These officials 
were at a big advantage because, unlike in the ordinary adult education arena, 
they were exposed to a different way of doing things - regular training, regular 
meetings, consultation, sufficient resources etc. This had the effect that at some 
points as a researcher you would stop and wonder whether you were in the same 
province, that is until this came out loud and clear. Otherwise district co-

                                                 
233 Good. But what about continuing the conversation with “We have gone from national and 
now we must do it locally for people here”? 
234 These were different from the regional co-ordinators in the ordinary public adult education 
arena. 
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ordinators in the public arena, outside especially the PPMC, cut a different 
picture.  
 
However both groups felt they were attending workshops out of which they 
learnt something but the problem was that empowerment stopped with them as 
many were unable to do anything in their own districts.235 In the words of one 
district co-ordinator “… it was a lot of workshops and meetings and everything, 
but then ... that does not go to where it is supposed to happen.” The picture that 
is cut by this quotation is not a general one. There are attempts to take the 
message, as it were, to the districts and centres through improvisation of this 
kind or another. In the Nebo district of Region 6, to overcome the problems they 
were faced with, especially of numbers of people to be trained, they organised a 
workshop that only concentrated on those centres that offered levels 2, 3, and 4. 
From those centres they invited only two educators especially those at levels 3 
and 4. In the Mogodumo district of Region 2, a week long workshop was 
organised in June 2000 for all the educators. There was no food for people even 
if they came from very far. Because the district co-ordinator had communicated 
this to everybody in time, people came. In Konekwena in Region 2 where a 
workshop was organised in July 2000, they knocked off at 13H00 as they were 
not catered for. 
 
What all this means is that there is still a huge problem of lack of sufficiently 
trained personnel in almost all the districts in the Limpopo Province. This is 
made worse by people, mostly seconded, who leave the system after they shall 
have been trained. 
 
On the point of site visits from the regional office and the sub-directorate it was 
clear that this was very irregular. This was attributed to understaffing, lack of 
transport, the long distances that have to be travelled and a lack of planning 
according to some district officials. An interesting point was that the sub-
directorate in particular, and some regions and districts depended on PROLIT236 
for visiting districts. But this meant visiting only Ikhwelo projects and not 
ordinary departmental projects. One district official had this to say: 
 

The provincial office never comes to us to see where we are …what 
we are experiencing. You know it’s a serious problem.  
They do not know that we really need them to come down  
to us and see what we are doing and another thing is that   

                                                 
235 Of course the Project Literacy office in Polokwane did a lot to see to it that there were 
those necessary workshops at the different local levels - district and centre levels. The same 
could not be said about the ordinary public adult education district and centres. 
236 This NGO which runs the Ikhwelo pilot project of USAID, has what they call a project 
manager and fieldworkers. They undertake regular visits to their projects. 
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there is that top-down management … you know what we are  
experiencing here really is … 

 
Besides the issues raised above there is also the point about facilities at the 
district level - space, furniture, telephones, computers, tables and chairs, 
photocopiers, and other equipment. It suffices to say for those district offices 
that are housed in the buildings of the former colleges of education, e.g., 
Bolobedu (Region 5) Mogodumo (Region 2), and the ABET regional office of 
Region 7 there was nothing at the time of the research.237 For the ABET district 
offices that are housed in the district offices238 the situation is better in terms of 
space, furniture and other things except computers and photocopiers. This was 
the case with Giyani in Region 3; Zebediela in Region 2; Magakala and 
Dennilton in Region 6; Mahwelereng in Region 1. In the Nebo district there was 
a special partnership going between ABET and the Department of Works. The 
ABET section benefited from this partnership with regard to some equipment. 
But this goes only as far as the offices are concerned. The real districts are the 
centres and we now turn to the support that these centres are getting. 
 
4.8.4 At the Centre Level239 
For this level, support from the department and government means facilities, 
learning materials, learning support materials, salaries, being visited by seniors, 
consultation, training, security, rewards, staffing, transport etc.240  
 
In terms of facilities the research concentrated on issues like space, equipment, 
and stationery. Adult education centres are accommodated in school buildings. 
This has a historical angle to it. For a long time adult education in South Africa 
was regarded as a second chance opportunity for those who could not make it in 
formal schooling. This led to schools themselves being seen as the right place 
for adult education activities. After all the teachers were in those schools, the 
books were in those schools and all the expertise was there. Also the 
government of the day did not pay too much attention to adult education. At no 
point were there any meaningful debates about adult education.241 Consequently 
the centres depended for all their needs on the schools for space, equipment and 
stationery.242 But since a decision was taken to use ‘unemployed but 

                                                 
237 In the Bolobedu district the chair I was sitting on (in an office-turned classroom), was 
arranged specially for the interview. It might have gone after the session! 
238 These are the offices that accommodate all the sections of education in the districts.  
239 I suggest to look at the normal public adult centres. As for the pilot centres below there is a 
section on piloting. 
240 The intention is to look at a few of these. 
241 See Chapter 1. 
242 The teachers who were involved in adult education were ‘Good Samaritans’ who brought 
with them chalk and duster, books and whatever was needed at a particular time. 



 91

qualified’243 the picture has changed. These ‘adult educators’ are not part of the 
formal school where they are giving lessons to adults. In most cases the 
relationship between centres and schools was not so cordial. Therefore a 
perennial problem for those centre managers and educators is the question of 
stationery. If you hear the following from a pilot project centre you can form 
your own idea about the issue of equipment in the ordinary public centre: 
 

We don’t have equipment, centre equipment … so we are 
using equipment which learners bring along with them  
from their homes … so we do not have our equipment  
which belongs to the centre but they said they were going  
to give us R500 every two months that we can purchase  
equipment244.   

 
From an ordinary public adult learning centre it is not uncommon to hear: 
 

We have problems with things like cloth. We are in so much  
difficulty that we are forced to use old clothing and cut pieces of 
cloth from them so they can make small items. When you suggest 
that they buy cloth they are in difficulty because they have no 
money. Even for cooking there is no equipment. So we improvised 
by making some of them to collect firewood and others to bring 
pots for making bread … and we used ground fire.245 

 
The issue of learning materials has been an interesting one. Having been told at 
the higher levels of how the problem of shortage of these materials had been 
solved it always boggled the mind when you heard and saw through observation 
such a shortage in centres visited.246 Here it did not seem to mean anything to 
talk about learning areas and learning programmes.247 They were talking about 
books that they were getting from the schools. One of them saying: 
 

                                                 
243 In South Africa in general, and the Limpopo Province in particular, there are hordes of 
qualified but unemployed teachers because of the ‘over-production’ of such through , 
especially, the colleges of education in the apartheid period. These teachers are not qualified 
in adult education but in basis education. 
244 This was at Rakopi pilot centre the Mankweng district of Region 2, which is claimed to be 
one of the best centres, if not the best in that region. The good thing is on the day of the 
interview PROLIT was visiting the centre to deliver some equipment amid ululations from the 
adult learners. 
245 This was a centre in Konekwena district in region 2 which was facing an uncertain future 
when services of educators were terminated at the end of 2000. 
246 I was surprised at three centres - one in Ritavi district in Region 5, another in Giyani 
district in Region 4  and still another  in Konekwena district in Region 2. 
247 Yes, in the pilot centres (Ikhwelo and Rivoningo) these meant something. 
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Even textbooks … we just rely on some principals  
because of their understanding they are able to offer  
school books for the adult learners … now it is going to  
 be tougher because we are going to start using primary   
 schools. 

 
And a district manager saying: 
 

… and we are also struggling with the question of materials which 
are not enough. Our teachers are improvising materials  
in order to actually fill lessons that they are supposed to be 
teaching.248 
 

While most of the centres’ problems had to do with stationery, books and 
equipment, an interesting situation the researcher came across was this one:  
 

We are using the garage just outside … the garage,  
as a place where people can learn … the garage the  
 small one … that is why we have approached the government to 
go and negotiate with the school for accommodation.249 

 
Requesting the government to negotiate on the educators’ behalf is a bold 
decision. But did they have to? Site visits from the provincial department could 
have made the sub-directorate aware of the situation and steps would have been 
taken a long time ago. Site visits on a regular basis from the district officials to 
the centres are generally rare.250 That irrespective of, and contrary to, the 
following piece of conversation: 
 

Researcher: How often do you go to the centres? 
Response: We are expected to be fieldworkers. 
Researcher: What does that mean? 
Response: It means that every afternoon we are to go  
 about checking the smooth running of the centres. 
Researcher: As district co-ordinator you have to do that? 
Response: Yes … 
Researcher: Throughout? Every day? 
Response: Yes …it is just that you can’t do it on a  
 daily basis. But that is what we are expected  
 to do monitoring. 

                                                 
248 While this was the situation in one district, in another, Magakala, I was introduced to the 
idea of a moving library. 
249 Where you think this is not possible in the Mogodumo district of Region 2. 
250 When you leave out those centres that are closest to the district office 
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The concern by centres that they were not receiving the necessary attention from 
the district officials was confirmed by almost all of them. The main reason for 
not being able to do that was transport.  
 
Another point of interest was the training support that the adult educators were 
receiving. It has been mentioned above that a decision was made in the Limpopo 
Province to use the qualified but unemployed251 teachers in adult education.252 
They are qualified to teach at secondary and high schools. They needed 
therefore a lot of training to be able to perform their duties. This is provided in 
the form of workshops that are run in the context of cascading. But from what 
has been written about cascading in the section ‘At District Level’ above, that 
the district officers are unable to run decent workshops in their districts bar 
improvisation, one can tell that cascading has not been effective so far. It might 
be succeeding at higher levels, but at the local level it is not. And that is where 
the training is needed most. The picture was a bit different in the pilot centres. 
Asked about whether resources were a problem in their district, the co-ordinator 
just said:  
 

A lot … Even in centres there are no books. Those that  
are resourced are the pilot centres … 

 
To give a more ‘rounded’ picture of the field we now turn to piloting.253  
 
 
4.9  On Piloting254 
First, how Ikhwelo came into being.255 After USAID signed an agreement with 
the national Department of Education and Training (DOE), then an 
implementing agent was sought. Through a process of tendering PROLIT got 
the nod and they became the implementing agent. The national DOE signed a 
memorandum of understanding with USAID where PROLIT was contracted. 
The project was to be implemented in two provinces, Limpopo and the Eastern 

                                                 
251 This teachers are not employed in adult education. They are just utilised there. This 
constituted a deep sense of insecurity especially after the termination of the service of so 
many educators at the end of 2000. 
252 Some came from colleges of education (Naphuno, Modjadji, Kwena Moloto, Mokopane) 
while others came from the Universities of the North and Venda in the Limpopo Province. 
253 It has to be mentioned right at the outset that piloting will need a more thorough research. 
What is given here is based on what the researcher was able to obtain from interviews with 
the people who were involved with the pilot projects (Ikhwelo and Rivoningo centres) in one 
way or another. 
254 Though I am referring to piloting in general my focus is on the Ikhwelo pilot project run 
by PROLIT and funded by USAID. The other, Rivoningo, is an European Union project. 
255 Based on the interview with the project manager who joined Project Literacy in July of 
1999. 
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Cape. Two memoranda were signed, one for each province. This is a partnership 
between USAID and the national DOE with two legs in these two provinces. 
They have an office in Polokwane, the capital of the province. A project 
manager is responsible for co-ordinating the project activities and managing the 
project in the Limpopo Province. The manager’s decision is not final, all the 
decisions have to get the approval of the national Ikhwelo office. 
 
The manager is assisted by fieldworkers who are in working from the Prolit 
office referred to. Besides these, there are what are called Ikhwelo regional co-
ordinators (one in each region) who are officials of the Department of Education 
and Training. They are not the regional co-ordinators we have already had a lot 
to say about. They all are members of what is the Provincial Project 
Management Committee (PPMC). The responsibility of the committee is to 
oversee the running of the project and holding meetings to discuss issues to be 
able to advise both Prolit and the DOE, nationally and provincially. 
 
They were to pilot training in Small, Micro, Medium Enterpreneurship (SMME) 
and Agriculture in the selected adult education centres. In the beginning there 
were 28 centres, but at the time of the research there were 25 dotted all over the 
province. Their major function was to provide training to learners in adult 
centres in those particular learning areas.  
 
The other pilot project, Rivoningo, is run by the European Union.256 Their main 
business is to pilot the eight learning areas which are Language, Literacy and 
Communication; Mathematics Literacy, Mathematics and Mathematical 
Sciences; Human and Social Sciences; Natural Sciences; Technology; Economic 
and Management Sciences; Life Orientation and Arts and Culture. 
 
Both projects supply ‘their’ centres with learning materials and equipment. The 
educators remain the ‘employees’ of the Department of Education and Training. 
 
In the interview with the project manager were raised positive and negative 
points. On the negative side she raised the effect of the ABET calendar. The 
ABET calendar is tied to the formal school calendar. When there are school 
holidays, for instance, the ABET programme also stops. That means even they 
have to stop and this is not good for a project which has a lifespan. The other 
problem: 
 

The second point that has not been working well with  
the department is that these very people acting as DOE  

                                                 
256 Since they don’t have an office it was difficult getting the right person to talk to. What is 
put down here comes from the field itself. 
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officers … have to play a role in assisting educators and  
learners in assessment and so on. They need to frequent the  
centres … this does not always happen because they are 
also involved in the running of the normal ABET programme.  
But in my own opinion I think they would still be able to  
give this kind of support to Ikhwelo centres but they do not  
have the necessary resources like vehicles … there are cases where 
you find that they do not find it easy to follow their activity plan in 
visiting our centres.  
 
 
Here I am talking about Ikhwelo only because these officers are 
required to have an action plan for visiting centres in my 
jurisdiction but this does not always happen because there are 
times when cars are grounded. In some regions it is difficult for 
officers to get cars. That is another way in which a project in the 
form of a partnership does not work. 

 
On the positive side was the regular attendance (also punctual) of all at the 
PPMC meetings, the constructive discussions there and the readiness of 
members to perform tasks given to them at those meetings, e.g., when they have 
to go to communities to recruit learners for the centres. 
 
Asked about how she saw themselves in relation to ordinary ABET programmes 
she thought they were better because they were giving the learners more 
exposure in skills training - business and agricultural skills. In relation to the EU 
pilot project? The response was: 
 

But the thing that drew our attention to Rivoningo centres  
is that they are also pilot centres although they are piloting  
 the eight learning areas. When I visited them I found that there is 
some skills component as well and I was more attracted to that. 
Being responsible for Ikhwelo centres I sometimes work with 
Rivoningo centres because personally I feel there is a lot that we 
can learn from them. In my opinion they seem to be doing better 
than we are doing. 

 
Some district co-ordinators, when asked the same question felt the same way. 
One co-ordinator felt the EU had done even much more: 
 

It is a centre with six rooms. They are all burglar- proofed.  
One room is a computer centre. There are new learning  
materials, new office chairs, and desks, dictionaries, files,  
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a photocopier, computers and a printer, etc. As I told you 
they have delivered.257 

 
 
4.10 Conclusion 
 
That is the “thick description”258 of the field I wanted to present to the reader. 
Although, there are those different views, from the sub-directorate, through the 
regional and district co-ordinators to the centre managers, the picture is 
becoming clearer and clearer. Already some of the conclusions259 could be that: 
 

• policy documents are scarce and where they are available they are not 
read and discussed;260  

• training through cascading is not reaching the desired effect.  
• even though there is emphasis in most policy documents on 

consultations,261 this is not the case in the Limpopo Province on many 
issues like financial planning and the budget in general;  

• there is something wrong with the composition and functions of the 
present ABET Council which most people regard as dead;  

• there is no deliberate attempt to “take the field through the 
documents”262 as it were;  

• communication between the various levels of administration can be 
improved; 

• there is no clarity about the role of senior officials (e.g., district 
managers, regional directors, the head of the provicial department of 
education, etc.) with regard to adult education; 

• the termination of services of educators in 2000 has meant an 
infrastructural reduction of about 70%; 

• Under-staffing throughout is a sore area263 
 
                                                 
257 I was taken to this centre and all these I saw. I visited three EU centres (Moreku in Nebo,  
Sukani in Giyani, and one in Bolobedu) and three Ikhwelo centres (Maupje in Bochum, 
Tompi-Seleka in Appel and one in Mogodumo). And I went to a number of ordinary centres. 
Those visits confirmed what has been said in this section of the chapter.  
258 See Chapter 3. 
259 This will be explored in full in the discussion chapter. 
260 Bantu Education never encouraged anybody to read anything outside an examination-
oriented syllabus. 
261 One of the six Basic priciples of the Reconstruction and Development Programme (RDP) 
is that it is a “people-driven” process. One might say the RDP was abondoned, but people-
drivenness manifests itself in all the documents I have read so far, including the ABET Act.  
262 The language used in especially the policy document on ABET is not very accessible for 
the field it is meant for. 
263 Especially when it appears there is no solution in sight. 
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All these will come back in the discussion chapter after we shall have had a look 
at what the policy documents are ‘saying’, which is the subject of the next 
chapter. 





 
CHAPTER 5 

 
DOCUMENTARY FOUNDATION 

 
5.1 Introduction 
 
The immediate period after 1994, after a ‘new’ South Africa was born, was 
characterised by intense consultations on the policy formulation front. Not to say 
that the ANC did not do its bit before then. Lodge (undated: p. 42)264, in his 
review of ‘policy processes within the ANC and the Tripartite Alliance’ 
concludes that:  
 

Policy-making within the Tripartite Alliance was participatory  
and even democratic in character up to the election. Since  
then, macroeconomic policy making has become an increasingly  
circumscribed undertaking though in other areas consultation  
continues to play an important role in the development of  
policies: education is a case in point and represents a field  
in which the ANC’s own policy generating arrangements have  
remained quite effective. 

 
The difference between pre-1994 and post-1994 lay in the kind and degree of 
consultations. While before 1994 the consultations were within the ANC and the 
mass democratic movement structures, you see after 1994 broader consultations 
with many and different stakeholders. The result was a number of green and 
white papers, and policy documents that are generally regarded as products of 
nation-wide consultations. These documents relate to a variety of spheres in the 
life of the people of South Africa - the economic, the social, the health, the 
labour, the trade and industry spheres and so on.  
 
Policy formulation was also intense in the educational sphere which for many 
years was a contested terrain between the educationally under-privileged and the 
privileged. The need to redress the past imbalances led to the passing of the 
National Policy Act of 1996 (Act No. 27 of 1996) in April. The supreme law of 
the country, The Constitution, was adopted on May 8, 1996. For adult education 
the overarching document is the Policy Document on Adult Basic Education and 
Training of October 1997, which is a national policy framework to guide 
implementation by the provinces. It is suggested in this policy document that it 
                                                 
264 As quoted by Jansen J. D. Explaining non-change in education reform after apartheid: 
political symbolism and the problem of policy implementation in J. D. Jansen and Y. Sayed 
(eds). 2001. Implementing Education Policies: the South African Experiece. Cape Town: 
UCT Press. 
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must be read in conjunction with the National Multi-year Implementation Plan: 
Provision and Accreditation of October 1997, which was developed at the same 
time to ‘provide a national organising framework to set clear targets and time 
frames’.265 Two other documents, the Provincial Multi-year Implementation 
Plan of 1998 and the ABET Act of 2000, (Act No. 52, 2000) were developed and 
promulgated respectively.  
 
Since the new democracy that South Africa is, we have seen two broad policy 
frameworks that were to guide the decisions and actions of government: the 
Reconstruction and Development Programme (RDP) and the Growth, 
Employment and Redistribution (GEAR) macro-economic strategy of 1994 and 
1997 respectively. The latter represents a significant shift in government 
thinking and this could have far-reaching implications for the implementation of 
all policies including adult education policies.  
 
In this chapter we look at these policy documents that regulate Adult Basic 
Education in South Africa and the Limpopo Province, especially those that have 
a bearing on the adult education practice in the mentioned province. It must be 
mentioned at the outset that this is not an in-depth study of all those documents 
but an exposition of what is contained in them in terms of goals, objectives and 
principles. You might want to say, intentions. It makes sense therefore to talk 
about what the documents are ‘saying’ rather than ‘policy document analysis’. 
This is especially preferable because the purpose of this chapter is to lay a basis 
or a foundation for the next chapter, what I have so far called the ‘discussion’ 
chapter. 
 
Since this research is taking place in a continually changing environment, a 
decision has been taken to include policy documents that one could regard as the 
‘pillars’ of the field, both nationally and provincially. This, however, does not 
mean that new policy documents that are developed along the way and 
significantly impact on the field will be ignored.266 Both SANLI and GEAR will 
be dealt with, though briefly, in Chapter 6. 
 
Organisationally, the first part deals with the general documents that have 
implications for adult education. They are called here background documents. 
The second part deals with documents that concern adult education nationally 
while the third part looks at the provincial adult education documents. The last 
part is an attempt to distill the most improtant elements of the documents. 
 
                                                 
265 As stated in the Policy Document, p. 9. 
266 Already there is the South African National Literacy Initiative (SANLI), which is 
producing its own documents that a research like this one cannot ignore. This is a project of 
the present  Minister of Education, Prof. Kader Asmal.  
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5.2 Background Documents 
 
5.2.1 The South African Constitution  
As indicated it is the supreme law of the country and it seeks to: 
 

Heal the divisions of the past and establish a society based  
on democratic values, social justice and fundamental human  
rights;  
 
Lay the foundation for a democratic and open society in  
which government is based on the will of the people and  
every citizen is equally protected by law;  
 
Improve the quality of life of all citizens and free the  
potential of each person; and  
 
Build a united and democratic South Africa able to take its  
rightful place as a sovereign state in the family of nations.267  

 
Through this constitution, it is the intention of the government to transform a 
society that was ravaged by Apartheid. Apartheid denied people their rights 
along racial lines. This was the case even in education.268 This point led to the 
government taking adult education seriously as so many people’s educational 
needs were neglected in the past. If that was good for Apartheid, that so many 
people were illiterate, it could not be good for a democratic and open society. 
Therefore, on Education, the Constitution (section 29, sub-section 1(a)), says: 
 

Everyone has a right to a basic education, including  
adult education.269 
 

5.2.2 The Reconstruction and Development Programme (RDP) 
This programme represents (or represented?)270 the broader thinking of 
government after 1994. It is a policy framework within which all policies were 
to be developed in South Africa. It is the result of many months of consultation 
within the ANC, its Alliance partners271 and other mass organisations in the 
wider civil society. In the preface of the document, by Nelson Rolihlahla 

                                                 
267 The South African Constitution, 1996, p. 1. 
268 Read Chapter 1. 
269 Op cit., p. 14. 
270 With the ‘arrival’ of GEAR public opinion is that the RDP has been abandoned. But even a 
cursory look at the ABET Act of 2000 will show that the spirit of the RDP lives on. 
271 The South African Communist Party (SACP) and the Congress of South African Trade 
Unions (COSATU). 
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Mandela, it is stated: “It is a product of consultation, debate and reflection on 
what we need and what is possible.”272 
 
An important statement in the document is “The RDP is an integrated, coherent 
socio-economic policy framework. It seeks to mobilise all our people and our 
country’s resources towards the final eradication of apartheid and the building of 
a democratic, non-racial and non-sexist future .”273 This means eradication of 
racism, repression, social divisions, poverty, illiteracy and all segregation in 
education and other spheres of life.  
 
The six principles that underlie the RPD are an integrated and sustainable 
programme, a people-driven process, peace and security for all, nation-building, 
linking reconstruction and development and the democratisation of South 
Africa. Summarised nicely in the document itself: An integrated programme, 
based on the people, that provides peace and security for all and builds the 
nation, links reconstruction and development and deepens democracy  
(p. 4). 
 
Within the RDP there are five key programmes - Meeting the basic needs; 
developing our human resources; building the economy; democratising the state 
and society, and implementing the RDP. As far as human resource development 
is concerned it is said that the RDP is a people-centred programme where people 
have to be involved in the decision-making process, in implementation, in new 
job opportunities requiring new skills and managing and governing society. But! 
An education and training programme is crucial. Which then means that “the 
underlying approach of these programmes is that education and training should 
be available to all from the cradle to grave.” (p. 5). This means that the RDP 
takes a broad view of education and training. The following is the central 
objective of the RDP:274 
 

… to improve the quality of life of all South Africans, and 
in particular the most poor and marginalised sections of our 
communities. This objective should be realised through  
a process of empowerment which gives the poor control  
over their lives and increases their ability to mobilise  
sufficient development resources, including from the democratic  
government where necessary. The RDP reflects a commitment  
to grassroots, bottom-up development which is owned and  
driven by communities and their representative organisations. 
 

                                                 
272 The Reconstruction and Development Programme, 1996,  Part 1, p. 3. 
273 Ibid., Part 2, p. 1. 
274 Ibid., p. 9. 
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As for adult education and training it is stated in the document that Adult Basic 
Education (ABE) aims to provide adults with education and training 
programmes equivalent to exit levels in the formal school system. This 
represented a crucial step in the reconstruction and development of the South 
African society. Also that the provision of ABE must be expanded by building a 
partnership of all: employer, labour, local and provincial government, 
community and funding agencies. Further that ABE must be centrally included 
in all reconstruction projects.275 
 
5.2.3 The National Education Policy Act (No. 27 of 1996) 
This Act is based on the necessity “to adopt legislation to facilitate the 
democratic transformation of the national system of education into one which 
serves the needs and interests of all people of South Africa and upholds their 
fundamental rights.”276 It aims at, amongst other things, the protection of the 
right of every person to basic education and equal access to education 
institutions; achieving equitable education opportunities and the redress of past 
inequality in education provision; advancement of the status of women; 
providing opportunities for and encouraging lifelong learning and achieving an 
integrated approach to education and training within a national qualifications 
framework.277 
 
5.2.4 The South African Qualifications Authority Act (No. 58 of 1995) 
This Act made provision for the development and implementation of a National 
Qualifications Framework (NQF) and the establishment of the South African 
Qualifications Authority (SAQA). The objectives of the NQF are to: 
 

• Create an integrated national framework for learning achievements 
• Facilitate access to, and mobility and progression within education 
• Enhance the quality of education and training 
• Accelerate the redress of past unfair discrimination in education 
• Contribute to the full personal development of each learner and the 

social and economic development of the nation at large.278 
 
In the composition of SAQA there is (or supposed to be) one member nominated 
by national organisations representing the adult basic education and training 
sector. 
 

                                                 
275 See  Ibid., p. 42. 
276 The National Education Policy Act, 1996, (Act No. 27 of 1996), p. 1. 
277 In this regard the South African Qualifications Act had already been passed in 1995! 
278 For more detail see The South African Qualifications Authority Act, 1995, p. 1. 
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5.2.5 Resume  
In short the above documents are about an envisaged new South African society. 
Each one of them lays emphasis on one aspect or the other related to the future. 
The Constitution regards education, including adult education, as a right to 
every one. Besides it aims at ‘healing’ the divisions of the past and building a 
society based on democratic values. The RDP regarding human resource 
development sees reconstruction as providing adults with education and training 
programmes equivalent to exit levels in the formal school system.. Besides it 
emphasises the need to improve the quality of life of all citizens especially the 
poor and the marginalised sections of the community. The National Education 
Policy Act is based on the necessity to facilitate the democratic transformation of 
the national system of education. The intentions are: to protect the right of every 
person to basic education; equal access to education; achieving equitable 
education opportunities and the redress of past inequality; providing educational 
opportunities for the disadvantaged groups; and achieving national integration of 
education. SAQA intends to create an integrated national framework; facilitate 
access to, and mobility and progression; accelerate redress; and contribute to the 
full personal development. 
 
That gives a background against which the policy documents in adult ducation 
need to be understood. In fact the above have provided a foundation on which 
the provision of adult education was to be based. They have played a role in 
different ways in the shaping of ABET in the new dispensation. It is against this 
background that we now look at the ABET policy documents. 
 
 
5.3 The National ABET Policy Documents 
 
5.3.1 The Policy Document on ABET (1997)279 
This is a policy document by the Department of Education on Adult Basic 
Education and Training. It provides policy guidelines. The document builds 
upon previous policy work that sought to address the historical and calamitous 
lack of support for ABET and to encourage ABET as the basic foundation for 
lifelong learning.280 This will become clearer below. 
 
5.3.1.1.  Origin, Vision, Goals and PrinciplesOrigin 
The current concept of adult education in South Africa can best be understood in 
the context of initiatives which took place before 1994. These were National 
Education Policy Investigation (NEPI) referred to in Chapter 1 of this 
dissertation; COSATU’s Participatory Research Project; the National Training 
                                                 
279 I don’t remember when last I read a Fifty-three-page, Twelve-Chapter ‘booklet’ that 
contains so much! It might be I have never. 
280 Policy Document, 1997. p. v 
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strategy Initiative undertaken by the National Training Board; the Conference 
held by the SA Committee for Adult Basic Education in November 1993; the 
Implementation Plan for Education and Training developed by the Centre for 
Education Policy Development and the ANC before the 1994 elections; and the 
ANC’s Education and Training Policy document of 1994. After ongoing policy 
work A National Adult Basic Education and Training Framework: Interim 
Guidelines was adopted in 1995. The Ithuteng (Ready to Learn) Campaign was 
launched in 1996 as the first pilot ABET programme nation-wide on the basis of 
the guidelines. This created a common vision for ABET281 and resulted in 
agreed curriculum goals. These processes culminated in the adoption of the 
ABET policy in 1997. 
 
Goals 
Mainly the policy seeks to develop an enabling environment in which high 
quality ABET programmes can flourish with a key component being to guide 
providers and not to control and prescribe what they do.282 It is also the intention 
to serve the needs of different learning groups through this policy: organised 
labour in the formal economy; self-employed people; out-of-school unemployed 
youth and adults; and women. 
 
Principles 
The history of South Africa is well documented. So far in this dissertation 
(Chapter 1 and the Background section (5.2) above) the context within which 
policy formulation was taking place has been given. Recognising and based on 
that context the policy has as principles: Equity and redress; Democracy; 
Development and Reconstruction; Access; and Development and Integration. 
 
In that order, the first to do with the development of a comprehensive national 
ABET system which addresses national, provincial and local needs; the second 
to do with preparing adults and youth for full and active participation in truly 
democratic society; the third with social transformation and laying a basis for 
economic growth; the fourth with taking measures to ensure access for special 
groups: disadvantaged women; women with special needs; youth with special 
needs; disadvantaged youth; and disadvantaged learners with special needs; and 
the fifth with making ABET part of a coherent national development policy. 
 
5.3.1.2.  Resources and Standards 
Other points that the policy document deals with are the institutionalisation of 
ABET; practitioner development; curriculum development; social mobilisation; 
monitoring, evaluation and information systems; integration of ABET into 

                                                 
281 See the vision in Chapter 2, page 25 of this dissertation. 
282 Policy Document, 1997, p. 2. 
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lifelong learning; financial issues; implementation of policy; professional and 
technical support; and instructional support. Following the executive summary 
of the policy document let us look at these. 
 
Institutional infrastructure 
Four forms of institutional infrastructure that needed to be established were 
identified: the national and provincial Education and Training Councils and the 
ABET sub-councils thereof; the National Institute of Lifelong Learning 
Development (NILLD); the ABET Education and Training Quality Assurer 
(ETQA); and the AET Directorate in the national Department of Education and 
its provincial counterparts. 
 
Integration of ABET into Lifelong Learning 
The Department of Education sees ABET as both part of and as a foundation for 
lifelong learning where lifelong learning is seen as “a continuous process which 
stimulates and empowers individuals to acquire and apply the knowledge, skills 
and attitudes required to realise their full potential”.283 ABET is seen as the first 
stage in the process.  
 
ABET must therefore be integrated into lifelong learning. The NLLD is the 
institutional body that provides a co-ordinating framework for this integration in 
terms of curriculum development, assessment, training and other services. 
 
Curriculum, assessment and materials development 
This was to be done within the provisions of the South African Qualifications 
Authority which are geared towards developing a national curriculum 
framework. 
 
Because SAQA has adopted an outcomes approach and ABET fits in the 
General Education and Training band of the NQF,284 that approach also 
influences it in terms of: levels; critical cross-field outcomes; organising fields 
and learning areas; unit standards; National Standards Bodies; Standard 
Generating Bodies; Education and Training Quality Assurers; credits; 
qualifications and so on. 
 
All in all, the policy makes provision for a very flexible curriculum in adult 
basic education without a core.285 
 

                                                 
283 Policy Document, 1997, p. 16. 
284 See Annexure 1 
285 Chapter 5 of the Policy Document gives definitions and more information. 
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Social Mobilisation 
Realising that building a new nation is an educational act directed at attitudinal 
and behavioural change and from lessons internationally, the policy also makes 
provision for social mobilisation for adult education. This “mobilisation should 
prioritise a campaign for providing and implementing ABET to enhance its 
viability as a popular intervention, and to motivate learners as participants and 
actors in a socially and historically significant programme.”286 
 
Practitioner Development 
Given the new concept of adult education, integrated in a national qualifications 
framework, the new approach and the decision to re-deploy school teachers to 
adult education, the policy provides for the retraining of these and the ‘old’ 
educators for the new approach. For this it is suggested in the document a need 
to develop new programmes oriented towards retraining and pre-service ABET 
practitioner training. 
 
A ‘system of rewards’ based on competence and performance rather than 
qualifications is also suggested in the programme. It is currently being put in 
place nationally. 
 
Professional, technical support and research 
This is about the professionalisation and the systematisation of the ABET field. 
The Department here announces its willingness to support these processes by 
strengthening professional and technical support and research in co-operation 
with other role-players. The policy recognises that the relationship between 
research and system support is essential. 
 
Monitoring and Evaluation 
Accountability, evaluation and assessment as central to the processes of 
educational transformation are viewed seriously in the policy document since 
“Evaluation and monitoring are a vital part of all ABET programme planning 
and implementation. In its broadest sense, evaluation and monitoring are the 
collection and analysis of information in order to facilitate informed decision-
making.”287 
 
The policy document proceeds to say that in the climate of decreasing 
international and national public resources, which places developmental work 
with adults under threat, evaluation processes will continue to be used as a key 
strategy for accountability and reporting to ensure ‘value for money’. As a result 

                                                 
286 Ibid., p. 35. 
287 Ibid., p. 37. 
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evaluation processes need to be well conceptualised, planned, resourced and 
implemented.288 
 
More detail is provided by the Multi-year Implementation Plan (MYIP). As 
stated in the policy document (p. v) this plan must be read in conjunction with it. 
 
5.3.2 The Multi-year Implementation Plan (1997) 
This is the national plan that offers a framework for implementation. The “Plan 
provides a national organising framework to set clear targets and time frames for 
extending the provision of ABET so as to significantly reduce illiteracy in South 
Africa within the next ten years.”289 
 
5.3.2.1.Origins, Vision and Goals Origins 
The origins of the Plan are to be found in three inter-related experiences of the 
few years preceding its adoption in 1997: The shared vision of Adult Basic 
Education and Training; the attempt to substantially increase the range of 
learners who are educated through programmes; and the limits of one-year and 
small scale planning which together pointed to the necessity for large scale, 
integrated, comprehensive and multi-year planning.290 A clear multi-year 
implementation plan was necessary in order to have a successful implementation 
strategy that would have a lasting impact on the levels of literacy in the country. 
 
Vision 
The vision of the plan is the same as that of the Policy Document namely: 
 

A literate South Africa within which all its citizens have  
acquired the basic education and training that enables  
effective participation in socio-economic and political  
processes to contribute to reconstruction, development and  
social transformation.291 

 
Again you see the centrality of context and challenges that are (or were?) facing 
the country. 
 
Goals  
The “Plan is grounded in improving both the quality and the quantity of Adult 
Basic Education and Training provisioning. Given the current context and the 
inheritance of the past, the objectives for the Plan have been on a rational, 

                                                 
288 Policy Document, 1997, p. 37. 
289 Ibid.,  p. 9. 
290 See the MYIP, pp. 15-16, for detail. 
291 MYIP, p. 23 (also as in the Policy Document). This vision appears three times in the MYIP 
document! 
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systematic and formal approach to the implementation of a new system aimed at 
successfully transforming and increasing the capacity of the old.”292 
 
Based on that the overall objective of the plan was to provide general basic 
education and training to adults for access to further education and training and 
employment. There are also a number of sub-objectives: Enrolling greater 
numbers of learners; increasing greater choice for learners; increasing the 
range of offerings; introducing an appropriate and accessible Recognition of 
Prior Learning assessment system; expanding the services offered; ensuring 
high quality programmes; increasing the number of qualified and professional 
practitioners; ensuring adequate and sufficient finances and resources; putting 
in place a management, monitoring and evaluation system; and enhancing 
understanding of, and increasing resources, for the sector. 
 
The one big obstacle towards implementation was the lack of baseline 
information about the sector. Therefore in the first two years it was the most 
important objective to put into place all the necessary structures and systems for 
an adequate and appropriate national monitoring and evaluation system. This 
included development of the curriculum framework, the introduction of learning 
unit standards and learner support materials; and enhancing practitioner 
standards. That would be Phase One (1998 & 1999) of the plan. It would be 
used to inform and develop capacity of the sector to manage and maintain the 
large increase in the numbers of learners and services that would be provided in 
Phase Two (2000-2001). This was to be the phase of mass mobilisation of 
learners so that the overall target of some 2,5 million learners would be reached 
by the year 2001.293  

An indication of targets for the elements of a new ABET system in the Plan (and 
those appearing under the Policy Document above) will do here.294 
 
5.3.2.2.Targets295 and Timeframes296Effective Learning Institutions 
The objectives are the establishment of a network of adult learning centres in 
each province which are sufficiently equipped and staffed to provide a range of 
programmes and assessment for all ABET sub-levels and area of learning. 
 

                                                 
292 MYIP, p. 10. 
293 See page 86 of the MYIP. 
294 The above paragraph takes care of mobilisation and advocacy. 
295 The priority target groups are the same as those in the national Policy Document. 
296 I will not give all those time frames that appear in the Plan. It is enough to say the time 
frames fall within the four years of the implementation plan: 1998 - 2001. However, if 
interested, there are all those tables in the MYIP document. 
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The outcome: the registration and recognition of a thousand adult learning 
centres by the year 2000, excluding satellites.297 
 
Curriculum Framework, Unit Standards and Learning Materials 
The objectives are the consolidation and implementation of the ABET 
curriculum framework. 
 
The outcomes: the establishment of a bank of nationally recognised unit 
standards for ABET at all ABET sub-levels; the establishment of level 
descriptors for each sub-level; the establishment of the rules of combination for 
ABET; and the consolidation of curriculum capacity in the ABET sector. This 
whole process was to be completed in the first quarter of 2001. 
 
Practitioner Development 
There is a need for practitioner development generally. The plan rightly 
recognises the fact that what adds to the problems and difficulties of Adult 
Education and Training practitioner development is the introduction of the 
outcomes-based education approach and the corresponding assessment system. 
But not only that but also the need for the development of administrative and 
organisational skills. 
 
Therefore the Plan aims at significantly increasing the numbers of adult 
education and training practitioners and enhancing their skills. One of the 
outcomes would be the development and employment of a corps of at least ten 
thousand (10 000) dedicated professional adult education and training 
practitioners by the year 2001.298 
 
Monitoring and Evaluation 
The objectives are the establishment and maintenance of a decentralised, 
accurate and reliable information source for the monitoring of the National 
Multi-year Implementation Plan for Adult Education and Training: Provision 
and Accreditation. 
 
The outcomes: the establishment of “an Education Management Information 
System (EMIS) located within the Department of Education, Directorate: Adult 
Education and Training and which is supported by provincially maintained 
EMISs to facilitate the monitoring and evaluation of key activities linked to the 
Multi-year Implementation Plan; and  
 

                                                 
297 For more see the MYIP, p. 129. 
298 See Chapter 5 of the Plan for more information especially pages 145 – 147. 
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Making sure that the EMIS will be driven by tracking activities that will be 
conducted by adult learning centres such that the culture of information 
utilisation becomes an accompanying - and key - component of the plan’s 
evolution.”299 
 
5.3.3 Resume 
The above is what the national ABET policy documents are ‘saying’.300 It is 
stated in the policy document that “Through this policy the Department of 
Education registers its deep commitment to ABET through resolving to 
promote, implement, monitor and evaluate robust plans and practices in the 
sector as a whole. It is the intention of the Department that ABET occupies a 
central place in the development of South Africa through the provision of 
quality education and training opportunities for all our people”301 (Own italics).  
 
In line with the commitment and the pursuit of the ideal above, the national 
policy document on ABET has as its goal the development of an enabling 
enviroment that will allow adult education to flourish. To realise that it is 
recognised that there is a need to improve the adult education infrastructure; to 
integrate ABET into lifelong learning; to develop curriculum, materials and 
assessment tools; to mobilise for adult education; to train practitioners; to do 
research; and to monitor and evaluate programmes. 
 
The national Multi-year Implementation Plan was developed to provide a 
national organising framework to set clear targets and time frames. Target 
groups include disadvantaged women; women with special needs; disadvantaged 
youth; youth with special needs; and persons with disabilities capable of 
independent learning. The overall time frame, in two phases, starts in 1998 and 
ends in 2001. But besides that the plan also gives more detail on matters of 
policy. The plan gives more information about the objectives regarding: 
effective learning institutions; development of curriculum and learning 
materials; practitioner development; and monitoring and evaluation.  
 
All these provide a background for understanding the role of provinces in adult 
education matters. We turn now to provincial documents of the Limpopo 
Province. 
 
 

                                                 
299 MYIP, p. 186. 
300 Of course there is more but space and this study allows for only that much. 
301 Policy Document, op cit., p. vii. 
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 5.4 The Provincial ABET Policy Documents 
 
In defining what the Department of Education is, the national Multi-year 
Implementation Plan (p. 14) says it “refers to the Ministry of Education 
consisting of the national office responsible for policy and its provincial 
counterparts responsible for implementation.” (My own italics). It is stated 
also (p. ix) that “within this umbrella framework, each stakeholder at national, 
provincial and local level will have to develop context and constituency specific 
business plans for improving the quality and quantity of the learning services 
that they provide; and 
 
Obviously, the national and provincial departments of education have the largest 
responsibility for ensuring that the greatest numbers of learners are reached and 
drawn into the system.”  
 
This dictates that we look at what the provinces are doing. And for the purposes 
of this study we look at the Limpopo Province. In particular, the provincial 
MYIP. The ABET Act is also included in this section because I see that it has a 
lot of implications for implementation in the provinces. Although it touches on 
the roles of the national Minister of Education, it is more on the role of Members 
of the Executive Council (MECs) and the Heads of Department in their 
respective provinces. 
 
5.4.1 The Provincial Multi-year Implementation Plan (1998) 
5.4.1.1Origin, Vision and Goals Origins 
The provincial plan for the implementation of Adult Education and Training 
policy was drawn through a process that involved a series of workshops and 
collaborative efforts and a joint commitment of both the provincial Department 
and the provincial branch of the National Literacy Coalition (NLC).302 A 
conference involving all ABET stakeholders held in the Province in November 
1997 provided the necessary impetus. Regional workshops where regions were 
to come up with their own regional plans were conducted from June, 1998. All 
processes culminated in the final draft of a provincial MYIP. 
 
Vision 
The entire process is understandable in the context of the national process of 
reversing the historic neglect of ABET in the country. This plan, had to, 
amongst other things, set clear targets and time frames for extending the 
provision of adult basic education in order to reduce illiteracy in South Africa. 
The plan adopts therefore the national vision referred to above. 
 

                                                 
302 This body has since folded. 
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Goals 
The plan aims to develop a planning framework which takes the unique context, 
needs and cicumstances of the Limpopo Province into consideration.303 The 
basic assumption was that the Province had the political will necessary for a 
larger scale ABET provisioning. It was understood that the largest threat to the 
realisation of the plan in the Province was both financial and the lack of 
technical skills necessary; while this shortage was at the same time exacerbated 
by the very low staffing levels within the ABET sub-directorate in the 
Department of Education.304  
 
5.4.1.2 Targets and Timeframes305 
In this section we present the plans and intentions of the Province as 
encapsulated in the provincial MYIP regarding some elements from the national 
MYIP. 
 
Curriculum Framework, Unit Standards and Learning materials 
The overall objective was to develop a curriculum framework, learning 
programmes and unit standards with available material for all learning areas at 
ABET Levels 1, 2, 3 and 4. Since the establishment of the curriculum was the 
responsibility of the national Directorate, the plan was to first participate in the 
national processes to complete the development of Unit Standards. Then to 
develop provincially based learning programmes for all the eight learning areas 
that would be followed by piloting of the areas in five pilot centres. The process 
would be complete in 2001. 
 
There was also the plan to pilot three (Agriculture, Agricultural Technology, 
SMME) electives in the Province that would be preceded by participation 
nationally to develop unit standards for this (1998 was the deadline).306 The 
challenge for the Province, indicated as such in the document, would be the 
interpretation of standards into a provincial context and to establish learning 
programmes which can be utilised by educators at all levels. 
 
Practitioner Development 
Overall objective: To see to it that the ABET staff is trained to deliver effective 
Outcomes Based ABET programmes for all learning areas at ABET Levels 1 – 
4.307 

                                                 
303 See Chapter 1 of this dissertation. 
304 Provincial MYIP, 1998, p. 7. 
305 In the document there are long tables indicating activity, agents responsible, timeframes, 
indicators and assumptions. There are interesting points in those tables. I will point at a few, 
but otherwise I refer the reader to those tables. 
306 For more see table in the document (pp. 14 – 16). 
307 See table in the document (pp. 28 – 30) for more detail. 
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To do this the Province has chosen to be part of a National Cascade Training 
Programme which is the initiative of the national Directorate. This means the 
Province sends 10 trainers to national training sessions meant for all provinces. 
All of them are known as the National Core Training Team. In the Province 
these ten will train 96 (second tier) trainers who are then expected to train 100 
educators per region.308 
 
Policy Development 
The objective was to develop a Provincial policy which would include 
promotion, implementation, monitoring and evaluation of all ABET activities. 
The Province did not have policy guidelines at the time of the adoption of the 
plan.309 
 
There was need for such guidelines in the areas of financing ABET; 
accreditation and qualifications; establishment of practitioner standards; role and 
responsibilities of stakeholders; and co-ordinating structures regionally and 
provincially. 
 
Social Mobilisation 
Objective: To mobilise and gain support for all areas of ABET delivery and to 
maximise the use of available resources to exceed delivery plans and learner 
enrolment targets. The challenge was the limited budget that the Province had to 
do that. The sector needed to find resources and channels to find support from 
all quarters. The idea was to launch a constructive and multi-faceted 
mobilisation campaign to gain support and access to resources. This was to be a 
continuing process.310 
 
Partnership and Co-ordination 
It was the intention to establish systematic delivery partnerships in the Province. 
Delivery partnerships were thought to be an important development area for the 
Province. Such a partnership would be between the provincial DOE and Non-
Governmental Organisations (NGOs). It was also intended to bring in the 
business sector. The ABET Council would be the formal structure to manage 
partnerships, especially with NGOs.311 
 
Monitoring and Evaluation 
Effective monitoring of all the levels of implementation of ABET delivery, 
within the context of the Multi-year Implementation Plan, was the main 

                                                 
308 This process is underway in the Province. 
309 For process see table (pp. 32 – 33). 
310 Table (pp. 35 – 37. 
311 See table (p. 45). 
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objective. There was a need to develop monitoring skills and techniques at all 
levels of the system. 
 
It is indicated in the Plan that an Annual Provincial workshop of the 
implementation of the multi-year plan was budgeted for.312 
 
Research and Development 
The development of a research unit which would focus on issues related to 
practitioner training, learner needs analysis and learning materials in the 
Province was among the objectives of the provincial Multi-year Implementation 
Plan. It was recognised that research into ABET-related issues was a very 
neglected field in the Province. At the time, it is mentioned in the document, the 
“Research Methodology … tends to be Action research, conducted by ABET 
officials on an ad hoc, non-systematic basis.”313 It was thought that research that 
would inform delivery was crucial. 
 
Two universities, University of the North and Venda, were said at the time to be 
researching the establishment of a practitioner training programme and 
indicating the willingness to embark on relevant research programmes 
respectively.314 
 
5.4.2 The ABET ACT (Act No. 52 of 2000) 
This legislation was enacted in order to provide a legal foundation for all the 
intentions, goals, objectives and aspirations that have been the subject of the  
section above. It is the first act of its type in the country. Its objective: 
 

To regulate adult basic education; to provide for the  
establishment, governance and funding of public adult  
learning centres; to provide for the registration of private  
adult learning centres; to provide for quality assurance and  
quality promotion in adult basic education and training; to  
provide for transitional arrangements; and to provide for  
matters connected therewith.315 

 

                                                 
312 This never took place.  
313 Provincial Multi-year Implementation Plan, 1998, p. 39. 
314 With respect to the University of the North it can be said that, that teaching programme 
(both academic and outreach programmes) is in place. But also that a research programme has 
been developed in collaboration with the University of Groningen in the Netherlands. It is 
recognised by the University of the North and the National Research Foundation (NRF) as a 
niche area. 
315 The ACT, 2000, p. 2. 
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From the preamble it is clear the desire is to establish a national co-ordinated 
adult basic education and training system which promotes co-operative 
governance and provides for programme-based adult education and training; to 
restructure and transform the whole system; to redress past discrimination; to 
ensure increased access to adult basic education and training; to provide optimal 
opportunities for adult learning and literacy; to promote democracy and 
democratic values; to advance strategic priorities within adult basic education 
and training; to pursue excellence and to promote the full potential of every 
learner and member of staff; to respond to the needs of the Republic and the 
labour market and the communities served by the centres and to complement the 
Skills Development Strategy in co-operation with the Department of Labour.  
 
To realise the desire the Act makes certain provisions that are briefly discussed 
below. 
 
Establishment of centres: The MEC316 is responsible for the establishment of 
centres through money appropriated for that purpose by the provincial 
legislature. If the centre occupies an immovable property owned by the State, 
that centre has a right to use the immovable property for educational purposes. 
 
Provision of facilities: The Head of the Department (HOD) must provide 
facilities for use by the public centre to perform its functions in terms of the Act. 
If no facilities are available, the HOD can request the governing body of a 
public school to allow reasonable use of the facilities of the school by the public 
centre.317 An agreement must then be entered into with the school governing 
body regarding amount of time for use, the sharing of costs, responsible 
authority to be liable for payment; maintenance, security and the relationship 
between the school governing body and the centre governing body.318 
 
Merger of public centres: The MEC has the right to merge two or more centres 
into a single centre, provided that the centres are given written notice; the notice 
with reasons, appears in one or more local newspapers; and that the interested 
persons are give an opportunity to make a representation within 90 days.319 
 
Closure of Public Centre: The MEC has the authority to close a centre provided 
that the governing body is informed of the intention; the governing body is 

                                                 
316 In full: The Member of the Executive Council. These are provincial ministers of education, 
health, agriculture, etc. 
317 In terms of section 20(1)(k) of the South African Schools Act, 1996 (Act No. 84 of 1996). 
318 Presently most centres are housed in schools and there is no clarity about some of the 
issues raised here. In some cases there are even tensions between the school and the centre as 
this research has revealed. 
319 See page 10 for more information. 
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given an opportunity to make representations; and that a public hearing is 
conducted after 90 days. 
 
Governance of Public Centres: A public centre is governed by a governing 
body while the day to day management is undertaken by the centre manager. 
The governing body must consist of elected members, the centre manager, co-
opted members, any representative of the sponsoring body, any representative of 
an organisation of disabled persons and an expert in the field of adult 
education.320 
 
Funding of Public Centres: The MEC is responsible for funding the centres on 
a fair, equitable and transparent basis, from the money appropriated for the 
purpose by the provincial legislature. This on condition that the MEC provide on 
an annual basis sufficient information to public centres regarding how they were 
funded. The Minister must, in terms of the National Education Policy Act of 
1996 determine norms and standards for public centres after consultation with 
the Council of Education Ministers, the Minister of Finance and the National 
Advisory Board for ABET (NABABET). The funds for a public centre consist 
of: funds from the State; donations or contributions received by the centre; 
money raised by the centre; and money payable by learners for adult basic 
education and training provided by the centre. The governing body of a public 
centre must keep complete accounting records of all assets, liabilities, income 
and expenses of the public centre as a whole.321 
 
Quality Assurance: An annual report on the quality of adult basic education and 
training must be made to the Minister within 90 days after the end of the 
academic year by NABABET in respect of the country as a whole and by the 
MEC in respect of the relevant province.  
 
5.4.3 Resume 
The provincial MYIP aims to develop a planning framework which takes 
account of the unique context, needs and circumstances of the Limpopo 
Province. The year 2001 was to be the deadline for the implementation of the 
plan. In terms of issues the plan did not deviate from the national framework. 
Like the national one you still see intentions as far as the development of the 
curriculum and learning materials; practitioner development; social 
mobilisation; research; and monitoring and evaluation. It raises also the question 
of the development of systematic delivery partnerships in the province. 
 

                                                 
320 See the Act (pp. 12 - 14) for the process. Pages 16 – 20 deal with the functions, the 
training and other issues pertaining to the governing body. 
321 See pages 22 – 24 for more information. 
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The ABET Act, which provides a kind of a legal foundation, goes to the real 
‘practice’: establishment of centres; provision of facilities; merger of public 
adult learning centres; their closure; their governance and their funding; and the 
issue of quality assurance. 
 
 
5.5 Conclusion 
 
Without claiming justice to have been done to all these documents and what 
they stand for, it is the belief of the researcher that what has been presented here 
in general gives one a picture of what the new concept of adult education and 
the direction in which it is headed (or supposed to be heading?) in South Africa 
today. The national policy documents, the general ones and the ABET-specific 
ones, the provincial ABET policy documents322 and the ABET Act provide both 
a background for understanding the new concept of adult education in South 
Africa and the intentions of the new goverment about adult education. In point 
form: 

• Adult Education is a right for everyone 
• The quality of life of everyone, especially the poor and marginalised, 

must improve 
• Adult Education must provide adults with education and training 

programmes equivalent to the exit levels in the formal school system 
• Providing opportunities for lifelong learning and achieving an 

integrated approach to education and training 
• Creating an integrated national framework for learning achievements 
• Redress of past unfair discrimination 
• Address the historical lack of support for adult education 
• Developing an enabling environment for adult education activities 
• Reconstruction and development 
• Providing institutional infrastructure 
• Development of curriculum and learning materials 
• Research 
• Monitoring and evaluation 
• Social Mobilisation 
• Practitioner development 
• Partnerships for delivery 

 
These and others not mentioned here323 are a summary of what are, in line with 
the adopted model324 of this study, the Standards and Resources of the policy 
                                                 
322 There is also the Regulatory Framework of June, 1997 which by and large has been 
replaced by the ABET Act. 
323 I have deliberately left out funding for later in the next chapter. 
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documents. In a way they really open space for the provinces to begin to deal 
with adult education (including implementation) in a different way. The notion 
of developing an enabling environment for adult education activities needs to be 
understood in that context. 
 
The purpose of this chapter, therefore, was to establish these standards and 
resources without which it is impossible to talk about implementation. They are 
a necessary, though not sufficient, condition for implementation. In the next 
chapter we look at the implementation of these standards in the Limpopo 
Province. We also look at what resources (human and all) are made available for 
that process. We look, as it were, at the ‘implementation trials’ occuring in the 
Province with Williams ‘watching us’:325  
 

“ … an inquiry about implementation … seeks to determine  
whether an organization can bring together men326 and  
materials in cohesive organizational unit and motivate them  
in such a way as to carry out the organization’s stated  
objectives.” 

 
Chapter 4 (“What the Field Says”) is very important in this regard as it sheds 
light on what is actually the state of the art in the Province. But besides that, it is 
the view of the researcher that it is almost impossible to understand politics, 
even more so implementation, unless one starts from the bottom were the 
difference must be seen and felt. This especially in the area of adult basic 
education and services in general.  
 
We take with us all that has been said so far to the next chapter, especially the 
theoretical framework (Chapter 2); “What the Field Says” (Chapter 4); and what 
the documents are ‘saying’ (Chapter 5). 

                                                                                                                                                         
324 The model of Implementation Variable Clusters by Van Horn and Van Meter. 
325 See Chapter 2, Footnote 91. 
326 I add women also. 





 
CHAPTER 6 

 
DISCUSSION AND SUGGESTIONS 

 
6.1   Introduction 
 
It is proposed to start this chapter with what the Minister of Education, Prof. 
Kader Asmal, said in 1999 during his Call to Action campaign for the 
transformation of the national education system: 
 

I was told by everyone I met that we have created a 
set of policies and laws in education and training that 
are at least equal to the best in the world … I am proud that our 
young democratic government, after inclusive and genuine 
consultation, has built a national consensus around the main 
education policy positions of the democratic movement … The most 
important thing about building consensus for a policy or a law is 
that people own it and want to make it work. Implementation takes 
time …327 

 
Two points are worth mentioning here. The first is the fact that the Minister was 
satisfied with the policies and laws in education and by extension with the 
Standards and Resources (once again refer to our model) of those policies and 
laws. The second is about the implementation of those policies, which meant 
achieving the objectives set out in the policy documents. On this last one I think 
the Minister might have said “Implementation is complex and difficult and is a 
problem” as indeed later in the discussions with the Education Policy Units 
during his ‘listening campaign’, under advice that the provinces constituted a 
problem with respect to the implementation of government policy, he threatens: 
 

I will invoke ‘co-operative governance’ as a means  
of dealing with the provinces, as provided by Section  
100 of the Constitution. I will not ask for a constitutional 
amendment; that opens up other debates. But if I am responsible 
for norms and standards, then I am also responsible for the 
implementation of norms and standards. 
I will use political means to address this problem and seek  
legal advice.328 

 
                                                 
327 The Minister of Education, Prof. Kader Asmal, in his ‘Call to Action” campaign, as quoted 
by Jansen, J. D. in J. D. Jansen and Y. Sayed (eds) op cit., p. 273. 
328 Ibid., p. 280. 
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The two pieces by the Minister of Education touch on some of the issues that 
will be discussed in this chapter - a set of policies and laws in education and 
training; inclusive and genuine consultations; national consensus; co-operative 
governance; norms and standards; The Constitution; and responsibilities. 
 
All these and others not so obvious in the two pieces, are very important points 
for consideration in attempts to implement policies. In this chapter we are 
looking at these through the theoretical framework, in particular our ‘adopted’ 
model of implementation studies.329 
 
Before saying anything about the structure of this chapter, it is important to see 
how South Africans understand themselves with regard to policy formulation 
and policy implementation. This is important to deal with possible charges that 
policy formulation is inseparable from policy implementation, a point I tried to 
deal with in Chapter 3.  
 
M. Young and A. Kraak330 ascribe to Jansen the view that between 1990 and 
2001 we see in South Africa several clear shifts of perspective and circumstance 
that have followed the Apartheid era. These are: 
 

• positioning, which refers to the 1990 – 1994 period of democratic 
struggle and debate, 

• frameworks, which refers to the early work of the first ANC-led 
government from 1994 when the proposals formed in opposition were 
converted into legislation, and  

• The more recent implementation period that began in 1995 – 1996 and 
continues to this day. 

 
Kraak,331 sees five periods: What he calls the Pre-‘taking of power’ phase (1989 
– 1994); the legislative era (1994 - 1997); the policy implementation phase 
which overlaps with the legislative era beginning with the transfer of power in 
1994; a vacillating state, the era of policy doubt and retraction (1999 – 2000) 
and the National Plan, February 2001.  
 

                                                 
329 For some points like the structuring of implementation in policies we will rely on 
Mazmanian and Sabatier’s model for elaboration. 
330 Young, M. and Kraak, A. Introduction in M. Young and A. Kraak. 2001. Education in 
Retrospect: Policy and Implementation Since 1990. Pretoria: HSRC. 
331 In the same book (pp. 86 - 87), Kraak looks at implementation in the higher education 
band. But the point of periodisation and other issues are relevant for adult education and for 
general theorization. 
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Some commentators just see two periods both coinciding with the two 
presidencies of the new democracy. The years 1994 - 1999 as the period for 
policy formulation and 1999 to the present as the years of implementation.  
It is already clear that it is difficult to agree to a set of periods. The significance 
of highlighting periodisation lies only in showing the reader how South Africans 
at this moment see the policy-making/implementation distinction.332 In this case 
the policy-making process is seen as referring to development up to the point 
where legislation is enacted, and implementation to the process from then on.  
 
In adult education the periods are relevant, with one difference though. That in 
adult education, besides the policy documents, there were also implementation 
plans that were developed simultaneously (nationally) and immediately 
afterwards (in the Limpopo Province). As a result implementation started even 
before the legislation in the form of the Act passed in 2000.333 
 
Returning to the structure of this chapter, our guiding framework is the 
‘adopted’ model of the implementation variable clusters elaborated on in 
Chapter 2. The presentation is in three sections. The first section deals with 
issues to do with policy. The second section looks at those that have to do with 
what I have called the ‘intervening area’ in Chapter 2. The third section deals 
with some issues in the performance area.  
 
6. 2 About Policies 
 
This section consists of three parts. The first part deals with the ‘messages’ of 
adult education policies in general.334 The second part deals with what happens 
or happened to the policy ‘messages’ in the Limpopo Province. The third part 
deals with the policy resources - those that are made available to the Province 
and those that the Province itself makes available. Important to the reader is the 
fact that this part of the chapter is basically concerned with the ‘Policy’ part of 
our adopted model. We have attempted to bring out the policy standards and 
resources in Chapter 5. What we do in this chapter is to look at those standards 
and resources with the spectacles availed by Chapter 4 (What the field says). 
Besides this it is very important to look at the origins of policy documents, 
which is the first part of our next sub-section. These will help to shed light on 
some of the problems experienced during implementation, and hopefully set us 
on the road to effective implementation. 

                                                 
332 This will be revisited another time and not in this dissertation. 
333 See Chapter 5. 
334 Always worth keeping in mind is that in adult education the national policies are 
overarching frameworks that provide provinces with the norms and standards for which the 
Minister of Education is responsible. We therefore looking here at national policy framework, 
the national multi-year implementation plan and parts of the Act. 



 124

 
6.2.1 Policy ‘Messages’ 
6.2.1.1 Policy Origins 
We comment here on the origins of the policies and the implications of these for 
implementation. Chapter 5 is important here. The other issues addressed here are 
the structuring of implementation in the policies and how these policies were 
‘communicated’ to the provinces. A few discussion points are raised and 
suggestions made. 
 
At a number of points in this dissertation it has been indicated that in South 
Africa policies in general, and in adult education in particular, are a product of 
‘inclusive and genuine’ consultations. Many stakeholders and interest groups 
were part of the discussions during the initial stages. Even after these initial 
consultations, draft documents were made available to the general public for 
comment. Given that, there is no reason to doubt the Minister of Education’s 
statement that “The most important thing about building consensus for a policy 
or a law is that people own it and want to make it work.”335 This is particularly 
the case for adult education because of the fact that most stakeholders and 
interest groups (NGOs and so on) had struggled in the Apartheid era to put it 
somewhere. A stage was prepared for them to take it forward. The participants 
had even grown passionate about adult education.336 It is stated that: 
 

The starting point for the National Implementation Plan  
is that it is a national plan in which all stakeholders  
and role players agree on the national objectives and  
outcomes for the total potential ABET learning audience  
and the structures and systems that are required to be  
in place in order to address the needs of these learners.337 

 
From many angles you see that participation or consultation was broad. The 
problem with this participation was the moment.338 It was immediately after the 
‘fall’ of the greatest enemy to most South Africans - Apartheid. Everywhere it 
was the intention to bury it and do it quickly. The euphoria and the hurry339 that 
                                                 
335 The national multi-year implementation document acknowledges members of the National 
Stakeholder Forum (16 members); the provincial ABET sub-directorates (9); the technical 
team (8 members); the task team (14 members); the Department of Education (6 members) 
and Members of HEDCOM (9). Then there were also seven staffers of the Directorate of 
Adult Education. 
336 The Adult Educators and Trainers Association of South Africa (AETASA) and the 
National Literacy Co-operation (NLC) were two such participants. 
337 The National Multi-year Implementation Plan, p. ix. 
338 Not that much could have been done about it at the time. I think later a few things could 
have been done. 
339 The time-frames of the MYIP are evidence for that hurry. 
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went with it have meant there was no time to think about the legacy of the 
enemy. Apartheid was also a plan developed and implemented by some of the 
best minds in the country at the time, to engineer society - the Broederbond.340 
That legacy is the first ‘block’ for implementation - lack of infrastructure; lack 
of capacity because of poor education; bureaucratic education departments with 
no culture of and sense for quality; poverty in the communities and so on. These 
are visible, but the biggest danger for change (from the past) is the ‘stamp’ the 
legacy has left in the minds of most people that “there is no other way things can 
be done.” We have evidence of this in South Africa and in the Province. 
Changing from teacher-centredness to learner-centredness is one such case.341 
The bottom line is clear: Statements that stand for high principles are good but 
maybe not good enough for undoing that legacy. Changing from the old concept 
of adult education to the new one might need those high principles, but to 
implement the new one will need more than that. 
 
For the Limpopo Province which is a merger of seven administrations including 
three former homelands it means this block is huge. The former homelands, 
where there is the most need for the provision of adult education, were known 
for their corruption (bribery)342, financial mismanagement, no tradition of 
monitoring and evaluation, lack of a work ethic etc. If this constituted no 
problem for the Apartheid State, for a democratic state of rights and 
responsibilities however, you need to ‘comb’ bureaucratic units such as 
departments for legacies such as those. High principles are fine but action is 
more important in dealing with the Apartheid legacy. 
 
6.2.1.2 Types of policies 
Beginning with the Constitution up to the ABET Act along the presentation of 
policy documents in Chapter 5 there are issues that appear ‘non-negotiable’ that 
can be summarised as ‘Redress of the past.’ This tells us about the policies we 
are dealing with here. Where there were no rights, there are rights for everyone; 
where groups were socially excluded these have to be brought back to the 
mainstream of society and the quality of their lives has to improve; where adult 
education was neglected in the past it now has to receive the attention of the 
government and be integrated in the national framework. These are no ordinary 
regulatory or distributive policies. They are policies concerned with 
reconstruction and development. That means they are not only concerned with 

                                                 
340 This was the ‘think-tank’ of the Nationalist Party. Read Wilkins I., and Strydom H. 1978.  
The Super Afrikaners. Johannesburg: Jonathan Ball Publishers. 
341 Sometimes at other higher levels you have a feeling that people confuse a democratic state 
with a “weak” state because the “Apartheid” state looms large at the back of their minds. 
342 In one interview I was asked to stop the tape to hear something like this: “Meneer 
(referring to me), not many things have changed. Like in the past you still have to bring a goat 
or sheep for favours here and there.” (Not everything is exact. I tried to memorise it). 
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allocation of resources but with re-allocation. They are redistributive policies. 
This means government intervention aims at shifting resources from some 
individuals or groups to others. In a sense they are magnets for opposition even 
during their making. So while the Minister likes to see them as broadly owned, 
that ownership could be said to be ‘within the circles’ only. Outside that, 
policies were opposed even during their embryonic stages. If you recall 
Bardach’s ‘game metaphor’ as presented in Chapter 2 of this dissertation, you 
will notice that it is possible that even people who were in the consultative 
forums and lost out there, they come back to oppose those policies during their 
implementation. They either attack the policies as flawed or they ‘divert the 
goals.’ Redistribution and the resultant opposition343 makes implementation very 
difficult. This constitutes the second ‘block’ at this level. High principles cannot 
deal with this. Not in the Limpopo Province where seven ‘different-in-quality’ 
departments of education were merged into one provincial department of 
education. 
 
What you need is first to be aware that policies are not owned or embraced by 
everyone. Everybody must be aware that you are aware. This may look 
simplistic, but people that ‘are aware you are aware’ try very hard to comply or 
seem to be complying. Sometimes just this awareness is enough to implement 
some policy objectives. But beyond that what is needed is political will. But 
what is political will where the Growth, Employment and Redistribution 
Strategy (GEAR) is the adopted macro-economic strategy of the government?344 
The ‘mismatch’ between redistributive policies and GEAR (with its emphasis on 
fiscal discipline) is enormous and must be taken seriously in attempts to 
implement those policies. Redistributive policies are saying ‘put resources into 
the basic services that were previously neglected’ while GEAR seems to be 
saying ‘you have entered a competitive global village, therefore growth first, 
then employment and later redistribution.’ Maybe we need to understand 
Kraak’s calling 1999 – 2000 a period of a vacillating state, the era of policy 
doubt and retraction (see sub-section 6.1 above) in that context. 
 
6.2.1.3 Constitutional Arrangements 
The third ‘block’ has to do with constitutional arrangements. The Minister’s 
words at the beginning of this chapter allude to that. In this dissertation we have 
seen how the Department of Education is understood: a Ministry of Education 
consisting of a national office responsible for policy and its provincial counter-
parts responsible for implementation. This way of speaking about the policy 
formulation/ implementation distinction, besides its role in relation to 
democratic values, “is that it draws attention to the structural discontinuities 
                                                 
343 When this opposition is from groups with the financial (even intellectual) muscle it 
becomes ‘intractible’. 
344 See Sub-section 6.2.3.2. below. 
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likely to exist in the policy process.”345 These discontinuities have implications 
for implementation in at least two ways. In one way at national level the 
political functions and the administrative functions can be easily and mistakenly 
fused where both the Minister and the administrative wing are responsible for 
norms and standards to the same extent.346 The result might be that the 
administrative wing plays more a political role which may lead to a second of 
the two ways: The Department of Education, in this case the Directorate of 
Adult Education and Training, may think that their responsibilities end with the 
production (and more production!) of documents without due regard for what is 
happening in the provinces. 347 In our case the Limpopo Province. The 
Directorate surely has to be responsible for implementation in the Province, not 
as an implementing agency but as more of an overseer. By supporting the 
provincial ABET sub-directorate, by visiting them on a regular basis, by sharing 
with them their frustrations and general problems, by listening to them, by 
holding some of the ‘national’ training workshops in the province and so on will 
go a long way towards easing the difficult situation the sub-directorate is faced 
with.348  
This may not offer the material solution everyone is searching for, but a 
‘spiritual or psychological solution’ that makes people confident in and for what 
they do. At another level this will send a message to the elite349 in the provincial 
Department of Education and Training not to treat ABET like an orphan. From 
the interviews with the field it is clear that most senior personnel from the 
provincial Department of Education to the districts350 in the Limpopo Province 
seem to be indifferent to adult education. This point came out in the exploratory 
phase of data collection where most interviewees felt that adult education was a 
‘poor cousin’ in the whole department. They were never invited to meetings 
with other sections or they were as an afterthought. That indifference needs 
attention if the vision for adult education has to be realised. The Minister has to 
find a way of making those people accountable. The formation of a national 
implementation task team that monitors the process in the provinces (maybe 
only in this Province!) could be a good idea. The barriers to implementation are 

                                                 
345 See Hill, M. and Bramley, G. 1986. Analysing Social Policy. Oxford: Basil Blackwell,  p. 
39. 
346 Of course with only one difference: The Minister having right and space to make political 
statements. 
347 This point might need revisiting in the discussions and debates about implementation. 
348 My interview with the Director in the National Adult Education and Training Directorate 
on December 6, 2002, revealed a level of staffing that suggested that it was going to take time 
before this happened. The interview also revealed the autonomy of the provinces in adult 
education that will make implementation a real headache. 
349 Again refer to Chapter 4, Footnote 198. 
350 One area manager in the Zebediela district of Region 2 after asking me what I was doing 
there and it was this research I was conducting, simply said: “You know, every time someone 
talks to you about adult education you think he is teasing you.” 
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weakened not only through political means, but also and more effectively 
through administrative means. Acting in some of the ways suggested here will 
reduce the effect of structural discontinuities on implementation. It is my view 
that implementation becomes possible to the extent that the effects of these 
structural discontinuities are ‘diluted.’ I will come back to this in my 
recommendations. 
 
Perhaps, as the Minister thinks, the solution could lie in invoking Section 100 of 
the Constitution which deals with national supervision of provincial 
administration when a province cannot or does not fulfil an executive obligation 
in terms of legislation or the Constitution.351 But I think exploring the 
administrative route would bear results especially as far as adult education is 
concerned.  
 
Another way could be looking at how the policy norms and standards, which are 
the responsibility of the Minister, are communicated to the provinces. While the 
policy-making was consultative why is implementation not a consultative 
process where task teams for implementation are formed to take the message to 
the whole ABET field in the provinces? This will be different from the present 
system where only one or two individuals “go to national, get ‘workshopped’352 
there” and return to the Limpopo Province only to be overwhelmed by the sheer 
thought of running those workshops in the Province. This will be more effective 
because more people will be able to attend such nationally driven workshops in 
the Province. A counter argument would be such workshops might be expensive 
to run. But I think the present system is more expensive if you consider that very 
little comes out of it. We have seen from the interviews that some trained people 
leave the system for what they see as greener pastures, while those who remain 
are unable to take the training further down due to lack of ‘financial support, 
accommodation and transport down the line,’ one district co-ordinator said. 
Somewhere along the line somebody will have to do it again. 
 
6.2.1.4 Structuring of implementation in the policies 
The general cry in the country today is that while policy-making was broadly 
consultative, the very nature of the consultation has prevented people from 
thinking about implementation. This is not the case in adult education as a 
national MYIP was developed alongside the policy document. This is a strong 
point as in the Plan the policy standards are re-affirmed. Besides, timeframes are 
included. But the strength ends there because the plan also suffers the same fate 
as the policy document itself - the hurry to deal with apartheid with one 
consequence: little or no consideration of what it means to redress the past. As a 
                                                 
351 See Section 100 of the Constitution 
352 In South Africa it refers to attending national training workshops sometimes at too regular 
intervals. 
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result you see timeframes that are difficult to meet. To do what was expected in 
the four years (1998 - 2001) was not going to be possible. That has side effects - 
dissipation of energies, demoralisation, uncertainty, frustration and stress which 
all together culminate in an inevitable change of actors.353 That is costly! 
 
In the Limpopo Province a provincial multi-year implementation plan was also 
developed along the national lines. Besides timeframes, agencies responsible for 
different activities, indicators for success and assumptions were included. For 
example on the point of monitoring and evaluation one354 activity was to be 
formulation and implementation of guidelines for continued monitoring of the 
provincial implementation plan in line with the regulatory framework; the 
agent/agency was to be the chairpersons of both the provincial and the regional 
ABET councils; timeframes were regular ABET council meetings with a 
minimum of quarterly meetings starting 1998-09-08 and ending 2001-12-16; 
and indicators were to be quarterly evaluation meetings. This was the case with 
all the other standards in the provincial plan. This point is brought here 
specifically to emphasise the point that, unlike in other education sectors, in 
adult education there was a genuine attempt to structure implementation within 
the policy-making process. However, even as this research is going on, so many 
things are not happening. In the policy-making arena it might have to do with 
the moment-linked hurry referred to before, which resulted in unrealistic 
timeframes or even lack of planning. 
 
But perhaps the most important point for consideration has to do with what the 
difference must be between a national and a provincial multi-year 
implementation plan. This is the point of contextualisation. It is possible the 
people who were involved with this were aware of this. You realise that at the 
end of every table in the document there is a section called ‘Provincial Context.’ 
Again that is a strong point but in most cases what follows is not a description of 
that context. But only what needs to be done. If there was a conscious and 
deliberate intention to describe the context precisely in the meetings and 
conferences I do not think that the activities and timeframes arrived at would be 
the same. If I were to use an example which is not in the plan itself, but in the 
ABET Act (pp. 14 –16), that of the functions of a governing body,355 you would 
see that there is a lot of ‘decoding’ to do for the Centre Governing Bodies 
(CGBs) you are likely to have in most parts of the Province. You might have to 

                                                 
353 In the intrview with one senior official at the national office in Pretoria this came out clear. 
354 We have to indicate that there were four other activities related to monitoring and 
evaluation with different responsible agents, timeframes, indicators and assumptions. 
355 It is not the only problematic area from the Act. 
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think about training the CGBs “step-by-step,” and not “once off” as most of the 
training has gone so far.356 
 
On that note perhaps it is the right moment to look at what happens to policies 
and their standards in the Limpopo Province. 
 
 
6.2.2 What Happens to Policy Standards?  
Here we look at some standards from the policies, pick up a few discussion 
points and make a few observations and suggestions. We will be guided by what 
is said in Chapter 4 (What the field says) against the background provided by 
Chapter 5 (Documentary Foundation). 
 
Driven by the “deep commitment to ABET through resolving to promote, 
implement, monitor and evaluate robust plans and practices in the sector as a 
whole, and the intention of the Department of Education to make ABET occupy 
a central place in the development of South Africa,”357 we have seen in 
Chapter 5, certain standards have to be met: integration of ABET into a national 
framework; development of curriculum and learning materials; social 
mobilisation; practitioner development; professional, technical support and 
research;358 and monitoring and evaluation.359 What is the state of the art in 
respect of these? 
 
6.2.2.1 Integration into a national framework 
The organising framework for integration in education is provided through the 
National Qualifications Framework (NQF) the implementation of which is the 
responsibility of the South African Qualifications Authority (SAQA). With 
regard to this, SAQA’s Executive Officer is quoted as saying:  
 

Notwithstanding the difficulties associated with the ‘messy,  
setting-up phase’ of NQF implementation … in some sense  
the facts speak for themselves: SAQA has achieved a great  
deal in a relatively short  space of time, particularly given  
the paucity of resources at its disposal. A staff of seventy  
has been set up to oversee a most ambitious qualifications  
framework by international standards - a single, integrated  
 frame work populated with qualifications and learner  
achievements across twelve organising fields spanning three  

                                                 
356 This type of training render annual reports meaningless because you just report on the 
occasions, but not what goes into the occasions - especially the quality of that.. 
357 See Chapter 5, Footnote 291. 
358 It  suffices to say a lot more needs to be done in these respects. 
359 See 6.3.2. in the next section. 
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bands, including HET.360 Spatially and temporally - given  
the open-endedness of Levels 1 and 8 - the framework is  
the vehicle for lifelong learning.361 

 
Reading Cosser362 you soon come to realise that there are some underlying 
difficulties with the implementation of the NQF which unfortunately cannot be 
made part of this dissertation. What is relevant for our purposes is the fact that 
the introduction and implementation of the NQF has meant a quantum leap for 
adult education given its historical “small-scale inefficient” provision base. At 
the moment the debates are centred around the NQF and outcomes-based 
approaches, that are replacing the input-based approaches of the past, in 
mainstream schooling and higher education. There are serious problems in terms 
of capacity to implement them even there. In adult education in the Limpopo 
Province the difficulties are more severe - lack of facilities; lack of capacity; 
insufficient financial resources; understaffing; and a sub-directorate which is 
that in name only - one permanent staff member and a monolithic structure 
lacking in diversification of functions. The use of qualified, but unemployed 
teachers, though good for the individuals concerned, is not adding value to a 
field that needs a lot of attention.363 
 
Besides some of the problems above, is it not a problem for adult learners if 
adult education must be integrated this way to correspond with the exit points in 
formal schooling? Is over-formalisation itself not a threat to adult education, a 
field known globally to serve a diverse needs of both adults and out-of-school 
youth whose aspirations are different? For the Limpopo Province these 
questions and others like “Are we not creating unrealistic expectations?” are 
very important ones.  
 
Perhaps the South African Literacy Initiative (SANLI) has been conceived out 
of the realisation of problems that these questions are raising. We will come to 
the initiative at a later stage.  
 
6.2.2.2 Development of Curriculum and Learning Materials 
We have seen that in this regard the objective was to develop a curriculum 
framework, learning programmes and unit standards with available material for 
all learning areas at ABET Levels 1 – 4. But because ABET fits in the GET 
band of the NQF it is influenced by that framework in terms of those levels, 

                                                 
360 Higher Education and Training 
361 As quoted in Cosser, M. The Implementation of the National Qualifications Framework 
and the Transformation of Education and Training in South Africa: A Critique in A. Kraak 
and M. Young, op cit., p. 156. 
362 Ibid., pp. 153 – 167. 
363 Later we will look at the insecurity that this group must live with on a daily basis. 
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outcomes, organising fields and learning areas, unit standards, National 
Standards Bodies, Standard Generating Bodies, Education and Training Quality 
Assurers; credits and qualifications. In more ways this is a centralised service 
provided for nationally.364 The critical point is what does the province do in 
terms of training for practitioners and educators to get to grips with a new very 
sophisticated language? My discussions with the sub-directorate pointed to a 
difficulty in terms of capacity to do that made worse by the severe understaffing 
experienced at the time. The introduction of learnerships was adding to the load, 
they said. 
 
The question that could be asked with regard to the development of the 
curriculum and learning materials together with the training that goes with those 
is: Given the severe shortage of capacity and human resources why not involve 
the universities? 
 
Though the interviews with the field were not so much in-depth in respect of 
curriculum, learning materials and unit standards, responses from centre 
managers about these issues can be illustrated by a response from one district 
co-ordinator: 
 

E no ba mehlolo365 
 
This indicates the pace at which the Directorate is moving while not taking some 
provinces along. Or the pace at which the country is moving without due regard 
for certain contexts. After all South Africa is one. So seems the reasoning. But 
also the mistake. The Limpopo Province is a complexity of its own kind. The 
larger part is rural, illiterate and marginalised with a poor educational 
background - the former homelands in particular. It seems you need something 
else before what comes down from ‘national’ is understood, appreciated and 
used. A mechanism is needed to ‘decode’ those messages contained in those 
documents. Let us use one example. According to the Policy Document on 
ABET the term “Learning and Support Materials” signals a move away from the 
primacy of the specific content-driven textbook towards the idea of a range of 
materials (including materials developed by the educators themselves and 
newspapers etc.) that can help learners to attain the required outcomes.366 But 
you come to a centre and conduct an interview and this is the response: 
 

But we are running short of N. Sotho texbooks 
 
                                                 
364 In the Learning Programme Guidelines, The Directorate of Adult Education and Training 
refer to about 19 documents they have generated so far which guide the ABET field. 
365 In English: “It is just a confusing mess.” 
366 See Policy Document, op cit., p. 27. 
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If this interviewee ever attended a training workshop on learning materials, it 
means that the workshop was not value for money. If not, the interviewee was 
never reached through the adopted training method - cascading (See practitioner 
development below).  
 
6.2.2.3 Social Mobilisation 
At the national level it was recognised that there was a need for a systemic 
approach to appropriate advocacy and mobilisation of the external environment 
and internal segments of the field. A target of 2,5 million learners by the year 
2001 was set. At provincial level the plan was to mobilise and gain support for 
all areas of ABET and to maximise the use of available resources to exceed 
delivery plans and learner enrolment targets. In this mission again the ABET 
Council was to play a central role. It was charged with the responsibility to 
implement a comprehensive mobilisation and public relations strategy for the 
ABET movement in the Province. This has not happened.  
 
According to the Northern Province Report367 in a section called ‘highlights’ it 
is reported that in 1998 the provincial multi-year implementation plan was 
launched on an International Literacy Day where 500 ‘enthusiastic people 
attended the function.’ The Premier of the Province was given a certificate and 
the responsibility of being a patron for ABET. In 1999 fifteen (15) community 
meetings were held for learner mobilisation and five consultative workshops 
were held to establish partnerships with ‘sister’ departments. These were some 
of the initiatives at social mobilisation, but it seems those did not bear much 
fruit according to people interviewed. In fact what happened at the end of 2000 
when the services of educators were terminated and many centres closed, was 
counter-productive.368 This move sent a wrong message to every individual, 
interest group and stakeholder concerned with adult education and training. As 
for the field they felt paralysed by that move. Some of the interviewees had 
strong feelings that ABET would never be the same again. They need to be 
proven wrong.369 
 
6.2.2.4 Practitioner Development 
It is stated in the Policy Document on ABET that the development of provincial 
or institutional learning programmes based on the national curriculum 
framework for ABET needs to be accompanied by systematic practitioner 
development.370 The provincial objective with regard to practitioner training and 

                                                 
367 Department of Education and Training, 2001. “Building an ABET System: The First  
Five Years” 1995 – 2000. Pretoria: Department of Education, Directorate: Adult  
Education and Training. 
368 Read section on the termination in Chapter 4. 
369 The effect of the termination on the national target of 2,5 million learner is not yet known. 
370 The Policy Document, p. 26.  



 134

development was to train staff able to deliver effective Outcomes Based ABET 
programmes for all learning areas at ABET Level 1 – 4 in all the centres in the 
Province. To achieve this the Province chose to be part of a National Cascade 
Training Programme. This programme was the initiative of the National AET 
Directorate.371  
 
According to the Northern Province Report,372 in 1998 six hundred (600) 
educators were trained by PROLIT on OBE; ten (10) National Core Trainers 
were trained by Continuing Education Programme (CEP) on OBE; and these 
trained sixty (60) provincial trainers; three (3) ABET regional managers were 
trained on curriculum, learning support material and management of centres. In 
1999 three hundred and sixty practitioners (360) were trained by the ten national 
and the sixty core trainers on OBE and learning programme design; the ten 
national core trainers were trained by ASECA Natal consortium on learning 
programme design and assessment; and these trained seventy (70) provincial 
core trainers on the same; twenty two (22) practitioners were trained by 
SIMEKA.373 In 2000 ten (10) national core trainers were trained by the Joint 
Education Trust (JET) in the selection, use, development and adaptation of 
learning support materials and the same with seventy (70) provincial core 
trainers; JET also trained eight hundred and forty (840) practitioners on the 
design of integrated learning programmes; seventy (70) adult educators were 
trained by Northern Training Trust on Agriculture and the same number by 
HRD Solutions on Small, Medium, and Micro-Economic Enterprises; thirty one 
(31) regional and district officers were trained by three head office managers on 
strategic planning.374 
 
This, given the problem of illiteracy in the Limpopo Province and the numbers 
of people affected, is too little. But given financial constraints and the 
understaffing in the ABET sub-directorate something is being done about 
practitioner development. If anything, it shows a realisation exists that there are 
huge training needs in the Province.375 However, as the research has shown, 
there are problems related to cascading. 
 

                                                 
371 See Chapter 5. 
372 Department of Education and Training, 2001. “Building an ABET System: The First Five 
Years” 1995 – 2000. Pretoria: Department of Education, Directorate: Adult Education and 
Training. 
373 An NGO. Most of the agencies who did the training are NGOs. 
374 The weakness of this report is that it includes training at national and in the Ikhwelo pilot 
project. As a result it does not give the real picture in ordinary PALC’s in the Province. 
375 Read Stevens, H. 1994. Functional (il)literacy in a changing South Africa. Research of the 
problems, needs and possibilities with respect to functional (il)literacy in the region of the 
University of the North. UNIN Adult Education Series. Vol. 1. Polokwane: Lamprint.  
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The biggest of them all is the retention of trained people in the ‘industry’. So 
many trained officials have left or are leaving with that scarce but precious 
resource the field is so much in need of. In a democracy everybody has rights 
but it will be a mistake to think that it is a right to ‘steal’ from an ‘industry’ like 
adult education given the problems there. For the ‘industry’ to become 
something towards a learning organisation it needs to retain as much of its 
organisational competences as is possible. For that reason it is a point worth 
considering to keep trained people in the field for a period that can be 
determined. This implies some kind of contractual arrangements that can be 
entered into. A number of ways are available.  
 
The second problem, as pointed out by many people during the interviews, has 
to do with cascading the training to lower levels - the regional, district and even 
centre levels. Here besides lack of the necessary funding for organising the 
training, the regions and districts thought they were left to their own wits 
without government or departmental support when it came to training materials. 
In those cases where it was possible to do anything, the duration of the training 
was very short. Generally the duration of the training was a week. But you come 
across situations where while that was the case, the daily training itself started in 
the morning and ended at 13h00. The critical point is: Given the new 
approaches, what can be done in a week to change people’s ways of thinking 
and doing that were accumulated over the years through formal training and 
experience? That is the point to keep in mind as training of SGBs, officials, 
centre managers, and educators continues. One suggestion could be to look at a 
longer period of training by having those weekly workshops followed by 
training days for everybody, especially educators, over weekends for a period of 
at least one or two years.376 In that way the weekly workshops can serve an 
introductory purpose, which is what they do in any case. This time it will be in a 
much more meaningful way. 
 
The idea of national and provincial core trainers seems to be a good one. Some 
points raised by the field during the research had to do with their selection 
criteria and the participation of regions and districts in that process. The feeling 
was that unless it has to be strictly based on hierarchy with the ABET sub-
directorate having to do it alone (based on some kind of policy), the regions and 
districts were in a better position to do that at most, or participate in the process 
at the least. This would ensure some degree of accountability to those levels. 
Also the numbers of national trainers (10) and even provincial core trainers (70) 

                                                 
376 Otherwise you have a situation like the researcher experienced, when an interviewee on the 
point of whether she received any training responded in the negative only to be reminded by 
the district co-ordinator outside the interview of a workshop that took place in some distant 
past! 
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could be reconsidered, especially for the Limpopo Province.377 The vastness of 
the Province and the scattered-ness of communities and villages with their 
implications for distances to be travelled in themselves suggest differently. 
Throughout the research we have noted the frequency at which transport is cited 
as a problem for being unable to do this or that - site visits, monitoring, etc. One 
way of offsetting that is to have more people trained so that most people can just 
‘walk’ to where they are needed. 
 
Based on the points above the Cascade model has to be revisited if there were 
possibilities of improving it. Otherwise there are institutions of training like 
universities and technikons with whom partnerships for training can be forged. 
There are other ways of doing the same things in a different way.378 
 
6.2.3 What resources are provided? 
In this part we look at what resources have been and are made available to the 
field. We do this in the context of the government’s bold stand in the policy 
documents that “No longer is the State a mere spectator …”.379 What has the 
new government done, to create an enabling environment for ABET 
provisioning? We answer this question by examining the infrastructural 
commitments and financial commitments.  
 
6.2.3.1 Infra-structural ‘Resources’ 
Realising the need for ABET in the country, the new government set out to 
create an appropriate infrastructure within  the Department of Education. It is 
history now that there is a Directorate for Adult Education and Training in the 
Department of Education. The Directorate has facilitated a process of bringing 
together major role players in the sector to establish a national forum for policy 
and programme development in adult education. This is called the National 
Stakeholders Forum. 
 
Their role in policy formulation has been referred to earlier. There is also a 
National Adult Education and Training Council whose job is to co-ordinate the 
wide range of interests in the adult education sector. There is also the National 
Institute for Lifelong Learning Development (NILLD) whose main function is to 
focus on building effective learning institutions through the development of 
strategies and human resources for learning programmes; assessment; materials; 
educator support; recognition of prior learning; education management 
development; and pilot and evaluation studies. The National Advisory Board on 

                                                 
377 And other similar provinces. 
378 Read Kerkhof, J. and Rakoma, M. 1999. Teaching the Adult Learner. An introduction to 
learning theories and teaching methods in adult education and training. UNIN Adult 
Education Series. Vol. 3. Polokwane: Lamprint.  
379 See Chapter 1, Sub-section 1.5. 
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ABET (NABABET) was established to advise the Minister on quality promotion 
and assurance in adult education and training. 
 
These ‘resources’ are very important ones for the development of adult 
education in South Africa. The problems are more operational in terms of 
coordination of the various functions of all these bodies. As far as the 
Directorate there was a stage during the time of this research when the biggest 
problem had to do with a seemingly unstoppable change of actors and 
understaffing. This led to an over-reliance on provincial staff that regularly 
‘went to national’ with the consequence that the provinces, in this case the 
Limpopo Province, was without officials for extended periods of time. Besides 
this it meant that the national Department of Education was unable to render the 
necessary support to the province. This came out during the interviews with the 
sub-directorate. The other issue is how do these national structures link up with 
the provincial structures. What are the roles of these in the provinces? This point 
has to be considered. 
 
Recently there has been a re-launch380 of the South African National Literacy 
Initiative. This is the initiative of the second Minister of Education since the new 
democracy. According to the minutes of the GAUTENG381 Council for Adult 
Training and Education (CATE), of March 16, 2002:  

 
This initiative to address illiteracy has fallen short of its  
objectives and targets of delivery. In our province we have  
not moved an inch since its launch last year. Training for  
this project has begun in some areas without the involvement  
of ABET centres and NGO’s. Volunteerism is the backbone  
of the initiative and that cannot guarantee the commitment  
from educators. Volunteers should not operate in isolation  
but should rather link up with other role players and  
stakeholders.382 

 
The above is used to indicate that in 2001 the initiative was launched for the first 
time. But also to show what could have been its shortcomings. The second 
launch is marked by a move towards private action in terms of the training of 
Volunteer Educators (VE’s). But also it tries to involve as many interest groups 

                                                 
380 I am calling it that because in 2001 there was an attempt to launch it. But in 2002, there is 
a new attempt to involve as many people as possible. I attended the first meeting of the new 
initiative in the Province at the Ranch Motel in Polokwane on July 30, 2002 together with 
other stakeholders. 
381 Another province in South Africa. 
382 See the South African Council for Educators (SACE) minutes of August, 2002, pp. 14 – 
17. 
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as is possible. The main objective of the initiative is to address some of the 
problems that adult education as of now is unable to address. This is borne out 
of a realisation that there are certain groups of people that adult education 
cannot or does not reach. It aimed to combat illiteracy particularly in the rural 
areas and informal settlements. Precisely it aimed to mobilise a ‘nationwide 
voluntary movement for adult literacy’ and to reach some 3 million illiterate 
people over the next five years, starting in 2001.383 But again the question is 
how does SANLI connect with the existing structures discussed above? 
Especially how do the two Directorates (for Adult Education and Training and 
SANLI) relate? In a recent interview (2002-12-06) with the Director of the 
National Adult Education and Training Directorate I became aware that he was 
also acting as the Director of SANLI. This might bring with it some degree of 
coordination of activities between the two directorates even though there is a 
problem of a different kind - overload of work and responsibilities. While 
nationally it is a Directorate on its own, provincially SANLI is presently located 
within the ABET sub-directorate (about this see the next paragraph below). This 
could lead to operational problems in the future. As of now it has brought added 
responsibilities on a sub-directorate which is already overstretched. 
 
Provincially the most important move was the establishment of the ABET sub-
directorate in 1997 in the Department of Education and Training in the Province. 
Its responsibility was to develop operational goals for a fully functioning ABET 
system. This would require careful coordination and an integrated approach 
towards the work of the different divisions and sections in the Department which 
are needed by the ABET system.384 Two points are clear from this formulation 
regarding the functions of the sub-directorate and that of the provincial 
Department as a whole. First, the sub-directorate was to develop a functional 
ABET system within, secondly, a carefully coordinated and integrated 
department. The first was the responsibility of the sub-directorate while the 
second was the responsibility of the Head of the whole provincial Department of 
Education. We will come to this point later in sub-section 6.3.6. 
 
This research has been unable to trace anything about the Provincial Institute of 
Lifelong Learning Development (NILLD) which would interact with the ABET 
sub-council to build an adequate institutional infrastructure for ABET. We have 
seen in Chapter 4 that the provincial ABET council was formed in 1996. In that 
chapter we have seen what the composition and the functions of the council 
were to be. We have seen also that in the Department there is some structure that 
functions as such a council unknown to the field as a whole but only to the sub-
directorate. There are serious questions about its membership and role. However 

                                                 
383 See South Africa Survey 2000/2002, p. 295. 
384 See Policy Document, 1997, op cit., pp. 14 – 15. 
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what is most important is what functions the council was to perform according 
to the provincial Multi-year Implementation Plan which were to: 
 

• play a role in the transformation of adult centres 
• create awareness of the policy development process 
• organise a comprehensive mobilisation and public relations  

trategy for the ABET movement in the Province 
• formulate guidelines for continual monitoring of the implementation of 

the multi-year plan 
• implement the assessment of existing finances and resources for all 

ABET sectors 
• mobilise relevant stakeholders and possible investors in ABET 
• embark on a fund raising campaign for ABET 
• embark on a systematic programme to formalise delivery partnerships 

 
Without the council it goes without saying that these functions had to be shelved 
or even discarded at the expense of the development of the field. As seen in 
Chapter 4, (What the field says) another duty of the council was to ensure the 
accountability of the MEC of Education to the wider society. This meant the 
accountability of the whole department including the sub-directorate. With the 
present ‘council’ this is not possible. 
 
6.2.3.2. Financial Resources 
It is stated in the policy document (p. 41) that the cost of the provision of 
programmes for out-of-school youth and adults who require basic education 
cannot be carried by public funds alone. The funding would have to be shared 
among a variety of partners co-ordinated through the ABET sub-council of the 
National Council for Education and Training. From the very beginning it was 
realised that partnerships were going to be important in the delivery of adult 
education and training. It is recognised in the national MYIP that the plan’s 
objectives would not be realised without adequate funding. Mechanisms for 
‘cost-sharing’ needed to be developed and new ways of encouraging efficiency 
and effectiveness had to be introduced. Further it is observed that to achieve the 
objectives and vision of the Plan requires the development and implementation 
of a comprehensive financing and resourcing framework and strategy to achieve 
sustainable delivery targets.385 By referring to international trends the MYIP is 
playing very cautious about the financing of ABET activities. Chapter 16 (pp. 
215 –238) of the Plan goes into detail about issues of funding to a point where a 
strategy is suggested. Interesting points are raised: government expenditure is 
constrained, but demand for education and training is growing; concepts of 
dependency on government should be diluted; the complexities of financing the 
                                                 
385 See National Multi-year Implementation Plan, 1997, p. 215. 
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ABET sector; a policy question of whether all those who are undereducated, 
according to current definitions and largely schooling based standards, are to be 
reached, or only those who already express a desire to be reached, or something 
in between; determining the gap between probable funding ability and probable 
funding need; etc. Those are points to consider in any policy implementation 
‘talk’ and the extent to which these were considered is not apparent in the policy 
documents.  
 
In the Province the objective, as indicated earlier, was to implement a holistic 
and sustainable financing strategy to allow for the implementation of all aspects 
of the multi-year plan. This was to be executed in three steps: 1) assessment of 
existing finances and resources for all ABET sectors; 2) mobilising relevant 
stakeholders and possible investors in ABET; 3) implement Pilot Centre Project 
to establish accurate, tested centre costing model; and 4) embark on fund raising 
campaign for ABET. In all these steps the provincial ABET council was to play 
a pivotal role. Because it is non-functional very little has been done. 
 
It is not only the non-functionality of the council in fund raising but also what 
the field gets from the total provincial budget. In 2001 there was a drastic cut 
where the whole ABET field was given around R11 million for the payment of 
the salaries of educators which everybody interviewed thought impossible given 
what needed to be done. Some thought that was enough for only one region. 
 
This last point further raises the question of what the Province gets as a budget 
for education from the national government at this time when budgets are 
disappearing everywhere. In this case it is appropriate to look at the implications 
of the Growth, Employment And Redistribution (GEAR) macro-economic 
strategy accepted by the government in 1996. But first, what is it? 
 
6.2.3.3 The Growth, Employment and Redistribution Strategy386 
According to Kraak, “One of the most significant and earliest shifts in ANC 
policy occurred in June 1996 with the release of the Growth, Employment and 
Redistribution Strategy as the government’s official macro-economic dogma, 
displacing the RDP from its earlier status as the party’s social democratic 
orthodoxy on economic policy.”387 This strategy is more about fiscal discipline 
and as a result it privileges that over those strategies that prioritised the 
provision of basic needs. The RDP was such a strategy that prioritised such 
provision. Adult Basic Education and Training fell under some of those priority 
areas.  
                                                 
386 For a simplified version read the workbook “Understanding GEAR” on 
http://www.anc.org.za 
387 Kraak A., Policy Ambiguity and Slippage:  Higher Education under the New State, 1994 –
2001 in A. Kraak and M. Young, op cit., p. 105.       
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According to Kraak the roots of the strategy lay as far back as November 1993 
with the formation of the Transitional Executive Council when ANC officials, 
along with representatives from the Apartheid government’s Department of 
Finance and Reserve Bank, negotiated a secret deal with the World Bank to 
secure an $850 million loan. In return the ANC agreed to maintain existing 
monetary policy, prioritise inflation reduction, contain government expenditure, 
and desist from raising taxes - the key premises of the future GEAR strategy.388 
In other words right from the beginning there was always a race between the 
‘Left Keynesiasm’ (represented by the RDP thinking) and the macro-economic 
conservatism (represented by GEAR thinking) from 1993, with the former 
having a significant influence over the latter. But by June 1996 the conservative 
macro-economic framework had effectively neutralised the left thinking.389 
Tight fiscal policies like GEAR meant that priorities of the RDP, like ABET, 
were not going to get financial resources as the policy documents implied.  
 
It is difficult for me to indicate the extent of the financial impact on adult 
education delivery of the acceptance of GEAR as a macroeconomic strategy but 
looking at it you can’t help but bring back Derthick’s charge that “separation 
from local politics and administration gives policy makers a licence to formulate 
ideal, innovative objectives, because the political and the administrative 
burdens of the innovations they conceive will be borne locally. They are free, 
much more freer than local officials, to stand publicly for progress and high 
principle.”390 But when the policy making was so broadly inclusive and 
consultative, you have to bring Bardach’s “game metaphor” and say the process 
was a game to keep the various interest groups in adult education that were so 
vociferous during the Apartheid years contented that something would be done? 
Was it a game? If GEAR was accepted in June 1996, was it still correct391 to 
stand publicly for progress and high principle (the hallmarks of the RDP of 
1994) through all those documents? 
 
In short, the provinces will bear the brunt. Below is a table indicating the 
provincial breakdown of the total expenditure (in thousands of Rands) on ABET 
for the 1998/99 to 2001/02 financial years according to a Report (September 
2002) handed to the President of the country, President Thabo Mbeki, from the 
Minister of Education, Professor Kader Asmal:392 
 
 

                                                 
388 Webster and Adler (1999) as used by Kraak, Ibid. 
389 Read why this happened in the paper by Terreblanche S. J., The Ideological Journey of 
South Africa: From the RDP to the GEAR Macro-economic Plan on http://www.ricsa.org.za 
390 See Chapter 2. 
391 Not used in the sense of political correctness. 
392 Ministry of Education, Pretoria: Sixth Report on the Provinces, September 2002, p. 38. 
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Table 3: Expenditure on ABET by Province for 1998/99 to 2001/02 
financial years 

 
PROVINCE 1998/99 1999/00 2000/01 2001/02 
Eastern 
Cape 

24,010 20,101 96,772 110,780 

Free State 19,407 28,704 48,441 50,394 
Gauteng 42,795 60,756 99,671 105,613 
Kwazulu-
Natal 

14,708 20,323 37,654 32,295 

Limpopo 27,330 34,179 26,840 30,689 
Mpumalanga 51,402 46,157 41,200 44,200 
Northern 
Cape 

2,191 1,838 4,677 4,919 

North West 4,634 25,152 54,589 57,006 
Western 
Cape 

13,951 14,488 17,448 18,104 

     
Total 200,429 251,698 427,292 454,000 

 
According to the report the amounts allocated by provinces show a consistent 
increase over the past four financial years. It also indicates that the allocations 
during the 1998/99 and 1999/2000 have on average been less than R50 000.00. 
Eastern Cape and Gauteng increased their allocations to approximately R100 
000.00 from the 2000/01 year while the remaining provinces increased their 
amounts at differing rates. The national amount represented by the total shows 
an increasing trend on ABET expenditure.  
 
But for the Limpopo Province a few points are interesting: 1) the allocation has 
always remained below R50 000, the highest being the allocation of 1999/00 of 
R34 179; 2) This despite the provincial percentage share (36,9%) of non-literate 
adults shown in Table 1 in Chapter 1 of this dissertation; 3) The allocations for 
the four financial years do not come any nearer to the total cost estimation of 
implementing the provincial plan (R437 331 269.00) shown in Table 4 in sub-
section 6.3.3 below.393 4) Elsewhere in the dissertation a figure of R11 million in 
2001 (see also table 5 below) was mentioned which is higher than the 
allocations of the financial year 2000/01. This raises the question: What 
constitutes expenditure on ABET in the Limpopo Province or any other 
province where the situation is the same? 
 

                                                 
393 Of course this total was for the entire four year period of the provincial Multi-year 
Implementation Plan. 
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6.2.4 Resume 
Looking back to this part of the chapter we were able to raise a few critical 
points about issues impacting on implementation and make a few suggestions. 
They are: 
 

• inclusive policy making at a time of dramatic changes 
• implications of types of policies for implementation 
• problems related to structural discontinuities between levels 
• structuring of implementation within policies  
• what has happened or is happening with policy standards so far 
• problems related to the Outcomes Based approach in curriculum and 

learning materials development issues 
• infrastructural and financial resources made available or provided 
• the non-functionality of the ABET Council 
• the implications of GEAR as macro-economic strategy on funding 

 
We have also tried to provide possible ways of thinking about new strategies 
given the situation. In the following sub-section we will look at the intervening 
area in line with our adopted model. Again strategies the Province could 
consider to tackle their implementation responsibilities and challenges will be 
suggested. 
 
6.3 About the Intervening Area.394  
 
According to our model this is the second area after the policy area. It lies 
between the policy environment and the performance environment. I have 
decided to call it that way because a lot of intervention takes or is supposed to 
take place in this area so that the achievement of policy objectives is made 
possible. It is the degree of the intervention activities that determines whether 
implementation is successful or not. As indicated in Chapter 2 of this 
dissertation, this area consists of six variable clusters namely communication, 
enforcement, the implementing agency, political conditions, economic and 
social conditions and the dispositions of impelementors. 
 
In this section we literally ‘submerge’ ourselves in the Province. We inform 
ourselves about ‘implementation trials’ occurring in the Province. How are 
policy messages communicated throughout the ABET field, how is compliance 
sought, what and how political, economic and social conditions affect the 
implementation of adult education policies. Again we look at the question of 
responsibilities. Whose responsibility is it to implement adult education policy 

                                                 
394 See Chapter 2, Figure 1. 
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in the Province? Throughout we will make critical observations and remarks 
with suggestions where appropriate. 
 
6.3.1 Communications 
In Chapter 5, we have discussed some of the important norms and standards of 
the adult education and training policy documents. These include the new 
concept of adult education; the ABET vision; ideas on partnerships; 
consultation; integration within the NQF; principles of equity and redress, 
democracy, development and reconstruction, access; and target groups. We have 
seen in the first section of this chapter some of the problems relating to the 
formulation395 of those standards and their communication to the provinces. This 
research has shown that there are problems with regard to the communication of 
these standards in the Limpopo Province too. The first has to do with the 
availability and distribution of the policies themselves. The documents are 
scarce but the ABET sub-directorate can make sure they are not. Approaching a 
few publishing houses with this genuine problem will get it solved. The second 
has to do with the reading of the policy documents. We have seen in this 
research that very few officials get to read the policy documents. The ‘message’ 
for them remains forever hidden. For those who read the policy documents there 
are no platforms for discussing those standards. Listen to this piece from a 
district official: 
 

I think when you are alone in …396 or in whatever district and you 
go through the policy document, you don’t discuss  
it with anybody. Even when you are called to a forum where you 
have to discuss policy issues … you can’t because you have not 
discussed it with anybody. I think it is important that once or twice 
in a year people come to discuss policy issues and eh … they have a 
common understanding of what the document is saying so that what 
you get in Lebowakgomo you can get at Ga-Sekhukhune or in 
Dendron … understand.397 

 
I have seen in the course of the research how information becomes a source of 
power to the extent that those who have it appear reluctant to share it with 
others. This could be good for those individuals but in the long run that will be 
detrimental to the Province and its inhabitants. Every time you hear from the 
higher levels about the lower levels “They know nothing” and never “I/We do 
this to make them know, understand …” Workshops, the way they have come to 
be understood in the country, tend to be very ‘official’ in that they are tailor-

                                                 
395 E.g. the hurry to deal with apartheid and the neglect of the means. 
396 Name of district.  
397 These are names of villages is some districts. 
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made for specialised training, on OBE398 for example, by consultants. But this is 
not a matter of workshops, it is a matter that can be dealt with in very simple 
meetings that can be organised locally between those who know and those who 
want to know. To be trapped in officialdom also has its negative impact on 
implementation as it promotes that dependency that blocks local developmental 
initiatives. 
 
We have seen in Chapter 4 (What the field says), that meetings between the sub-
directorate and the regions and districts are irregular; that meetings between the 
regions and districts are also irregular; that meetings between the districts and 
educators tend to be regular though there are differences in modes (some only 
with centre managers and others with educators); that meetings between two or 
more regions, or districts, or even centres are unknown. Also we have 
commented about the ‘contents’ of the meetings. We suggest here that regular 
scheduled meetings be honoured and where traditionally there were never 
meetings before those be considered. Those do not need governmental 
intervention but maybe their encouragement. As for content there is much more 
than Outcomes Based Education as Chapter 5 (Documentary Foundation) has 
shown. If you are looking at the present learner groups in the centres you see 
that the composition will change if a significant number of people are aware of 
the target groups as suggested by policy documents. The National MYIP (1997, 
pp. 77-78) mentions uneducated women, out-of-school youths, unemployed 
people, prisoners and ex-prisoners, and those whose disabilities prevented them 
from gaining a basic education. 
 
If there is an instrument that could be used to communicate policy messages 
effectively it is the provincial ABET Council. Given its role of advocacy and 
mobilisation it is clear that such a council would inform itself about the norms 
and standards of policy and communicate those as such. The council has to be 
resuscitated to take up its rightful position. Even if in some policy documents 
there is a wish to have councils firmly under the ‘watchful’ eye of sub-
directorates399 in the end that is self defeating. They have to be independent and 
have the sub-directorate under their watchful eye to discharge their duties in 
such a way as to benefit the Province as a whole. From the interviews with the 
chairperson of the first council it was clear that that council fought hard to be 
recognised by the department and to have the department as another stakeholder 
within the council. The second council fought a different battle: that of 
marginalisation by the sub-directorate. With the third there is no battle at all and 
maybe that explains why it is non-functional. 
 
                                                 
398 Training in OBE seems to have come to replace everything! 
399 The ABET sub-directorate in the Limpopo Province seems to have taken this route. 
Problems with that route are now clear. In sum, a non-functional structure. 
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6.3.2 Enforcement 
Policies, their standards and their communication are very important steps for 
implementation. Their communication is a conscious and deliberate effort, and 
never an accidental one. But communication needs to be accompanied by 
mechanisms to make sure that what an organisation sets out to do gets done. 
This means ‘enforcing’ implementation of objectives previously agreed upon 
during the policy formulation stage. In Chapter 2 we referred to the concept of 
‘administrative feedback’ as used by Kaufman and his fellow researchers which 
they defined “as all the processes the bureau leaders get apprised of subordinate 
behaviour down to the lowest organisational levels.” There is always a need to 
be apprised as there is always tendencies towards non-compliance by the 
subordinates as they “don’t know what their superiors want, or they can’t do 
what their superiors want, or they refuse to do what their superiors want.”400 For 
our purposes replace subordinates by implementors and superiors by policies. 
These are related to information, capacity and rejection respectively. Without 
feedback administrators are unlikely to know that these exist in the field. In their 
research Kaufman and others found that there are five major sources of 
feedback: reporting, personal inspection, the web of personal contacts, 
investigations and centralised services. The last meaning those services that are 
directed from the centre. 
 
According to the Northern Province Report, referred to earlier, prior to 1997 
there were no formal reporting structures. In 1998 a provincial management 
structure comprising of Head Office staff and regional co-ordinators was 
established. One structure meets monthly to take critical decisions pertaining to 
management issues. The second structure comprises head office staff, regional 
co-ordinators and district officers and meets bi-monthly. A format was 
developed by the ABET sub-directorate and distributed to the regions and 
districts. The format covers the following key activities: curriculum 
implementation, capacity building, learner enrolment figures, achievements, 
challenges and any other matter to be brought to the attention of the ABET 
head.401 This was a good foundation for quality management that the field needs. 
 
By their own admission we have seen that it has been difficult for the sub-
directorate to honour those meetings citing understaffing and their unavailability 
in the Province because of national duty. This is supported by the field itself 
most of them saying they don’t remember when last those meetings were held. 
The situation is different with the pilots. In the case of the Ikhwelo project a 
Provincial Management Co-ordinating Committee402 was established to oversee 
the implementation of the project. The committee meets every two months. 
                                                 
400 Refer to Chapter 2, Footnote 51. 
401 See Report, p. 79. 
402 Sometimes called Provincial Project Management Committee (PPMC). 
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Projects managers and co-ordinators then table their reports. We have seen in 
Chapter 4 that those meetings are attended regularly with maximum attendance 
in most cases. The point is the department has much to learn from the pilot in 
this regard. 
 
Besides the difficulties it was possible to find that officials in the field were 
reporting on their activities to the higher levels. District co-ordinators are 
reporting to the regional co-ordinators on a quarterly and annual basis. The 
regions write reports for the sub-directorate. We have come across some isolated 
cases where centres are required to write reports to their district co-ordinators 
but in general centre managers don’t write reports. Reports about centres are 
written by district co-ordinators based on site visits.  
 
Site visits themselves are not regular throughout the system. At the levels of 
regions and districts the problem had to do with transport. At the time of the 
research this was getting official attention where a subsidy system was being 
introduced. The problem was going to remain with seconded staff who would 
not qualify for the subsidy. 
 
In this research therefore, it has been found that regardless of the associated 
problems there are two ways by which officials inform themselves about the 
field in the Province, namely reporting and site visits. As at present those could 
be improved. However there are those areas that need to be made central 
services. Quality assurance is one such. 
 
Monitoring and Evaluation are very important to the field and are important 
tools for enforcement. But besides that they assist in providing data for future 
planning, in the distribution or redistribution of resources (financial and 
otherwise) and can influence future policy directions. At national level it was 
decided to introduce and maintain a decentralised, accurate and reliable 
information source for monitoring and evaluation of the multi-year plan. The 
outcome would be an Education Management Information System (EMIS) 
located within the Department of Education, Directorate: Adult Education and 
Training and which is supported by provincially maintained (EMISs).403 In the 
Limpopo Province this is a new development which is beginning to track down 
activities in education including adult education. This might result in a reliable 
data base. 
 
6.3.3 Political Conditions 
The Limpopo Province is one of the nine provinces that make up South Africa. 
Besides one central government at the national level, there are nine provincial 

                                                 
403 See Multi-year Plan, p. 186. 
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governments. Below those provincial governments you have local government 
structures in the form of municipalities. The relevant issue for our purposes is 
how provincial governments are elected. During the polls there are two 
processes: one for national government and the other for provincial 
governments. So one can vote for one party at national level and a different one 
at provincial level. That has happened twice already in 1994 and 1999. The 
result is at national level you have an ANC-led government with seven ANC-led 
provinces, one Inkatha Freedom-led province (Kwa-Zulu Natal) and one 
Democratic Alliance-led province (Western Cape).404 The Limpopo Province is 
one of the seven ANC-led provinces. 
 
Theoretically, therefore, you expect the provincial government to embrace the 
new policy documents that are largely seen as products of a consultative policy 
process led by the African National Congress (ANC). Indeed in this research it 
did not occur that there was opposition to or a rejection of the norms and 
standards of those policy documents. That is a strong point but at the same time 
a weakness in the sense that discussions and debates about some issues, 
implementation plans for instance, are devoid of that sharpness that only 
opposition and rejection can ensure. Agreement is arrived at too easily and 
critical areas only raise their heads at the crucial moment of implementation. For 
example, on page 46 of the Provincial Multi-year Implementation Plan, it 
stands: “It will cost R437 331 269.00 to implement all aspects of this multi-year 
implementation plan as detailed in the planning frameworks. This excludes 
salary costs and general organisational running costs.” This figure is arrived at 
after the following table of costing: 
 

Table 4: Cost of Plan Implementation 
 

Learner Enrolment 402 603 769.00 
Curriculum 308 100.00 
Assessment 39 936 300.00 
Effective Learning Institutions 119 200.00 
Training 1 832 400.00 
Policy Development 268 800.00 
Mobilisation 517 400.00 
Research & Development 150 000.00 
Monitoring & Evaluation 492 300.00 
Partnerships & Co-ordination 30 000.00 
TOTAL 437 331 269.00 

 

                                                 
404 That is before the Democratic Party and the New Nationalist Party fallout and before the 
discussions on the floor crossing law was concluded. History will tell what happens. 
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This must be the result of very genuine discussions and costing and reflecting 
what needed to be done. But if this was vehemently rejected either from a 
political or even a business point of view the question “Where was the money to 
come from?”405 would have been raised. It may not be obvious, but to most 
people the question was already answered: government. The reason: government 
has promised so and these are government policies. But government has 
accepted GEAR as a macro-economic strategy to replace the RDP. So: Let us 
prioritise!  
 
I have talked so far about the provincial level. But there is still the local level 
and the individual level where opposition and rejection is possible. This research 
has not come even close to establishing this, maybe because of the target group 
of the interviews. Such opposition or rejection is a point for consideration in any 
implementation attempts. 
 
Another political issue has to do with what are called presidential or ministerial 
projects. Sometimes these come with vast amounts of money and resources. But 
there are two problems related to these. One, they are greeted with a lot of 
opposition immediately they leave the president’s or minister’s office. Often 
reasons for the opposition centre around consultation. Two, once the president 
or the minister leaves office you remain with presidential or ministerial projects 
that have lost their presidents or their ministers. As a result nobody knows what 
to do about or with them. The South African National Literacy Campaign of 
2001, might have run into difficulties of the first type. The one of 2002 may not 
be driven as enthusiastically in the Province as the Minister may wish. The last 
telephonic check (2003-02-22) with the provincial official who was supposed to 
be in charge of the campaign indicated there was a move to bring a private 
person to take over the responsibilty. A post was going to be advertised and the 
successful candidate would take charge for three years. Funds would be 
provided by the European Union. 
 
But perhaps the most important point for consideration is the one raised by 
Tuchten (October, 2000) in a fact sheet406 compiled for Project Literacy to 
support calls for a national ABET system which would benefit from 
collaborative, long range planning, proper resourcing and financing, and the 
employment of adequately trained practitioners.  
 
The point is simply: Adult literacy campaigns do not eradicate illiteracy. 
Tanzania and Nicaragua had world renowned adult literacy campaigns, yet their 
current (2000) adult illiteracy rates are 32,2% and 34,3% respectively according 

                                                 
405 We are not saying here that the money is too much or too little. 
406 Entitled: Facts! about adult literacy, basic education and training (ABET). 
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to the sheet. Cuba had a relatively successful adult literacy campaign and the 
illiteracy rate is now 4,3%. However there were less than one million illiterate 
adults in Cuba at the time of the campaign.407 
 
6.3.4 Economic and Social Factors 
In 6.3.3. above we have used an economics example to demonstrate a political 
point that where there is no opposition we arrive too easily at plans and 
decisions because we are not sharp enough. The same example can be used to 
demonstrate how the economy or economic decisions affect implementation. 
Simply put, you need that amount of money and more but it is not there. Then 
there is no implementation. 
 
In 2001, as indicated earlier, ABET was given R11 million (in 2002 it was +- 
R20 million) as a budget for educator allowances for salary payment for the 
whole Province. Regions and districts were instructed to cut on the number of 
educators in the centres and to reduce the centres. Below is a table that shows 
the breakdown per each region in the Province: 
 

Table 5: Provincial ABET Allowance: Educator payment per regions 
(2001)408 

 
REGION LEARNER 

ENROLMENT 
VALUE/RANDS 

Western (1) 3 503 1 000 000 
Central (2) 7 717 1 121 200 
Northern (3) 19 959 4 201 125 
North Eastern (4) 1 590 800 000 
Eastern (5) 4 774 1 040 000 
Southern (6) 11 656 2 000 675 
Bushbuckridge (7) 4 801 1 040 000 
TOTAL 54 000 11 203 000 

 
 
That meant a reduction of about 70% of the adult education and training 
infrastructure that was there before. Table 6 (sub-section 6.4.2) shows the total 
number of educators in 2001 as 708, while in 2000 the number was 3 433. There 
was an outcry but it had to happen. Given the fact that fiscal discipline has come 
to be the economic stand of the government in the framework of GEAR there is 
no reason to believe that budgets for provinces will improve significantly. 

                                                 
407 Source used: UNESCO World data on education - website. 
408 According to a discussion document I picked up at a meeting of Region 2 on 26/04/2001 to 
discuss the issue of the termination of services of educators. I was invited to this meeting. 
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Instead budget cuts are more likely. This will imply cuts in basic services such 
as adult basic education. Here of course comes the question of priorities. If adult 
education is declared a national priority, then this will show in the slice of the 
budget that it gets. Sometimes in the Province, from statements made by 
political leaders (the MEC of Education and Training for instance), there is a 
feeling that adult education is a priority. That must translate into a reasonable 
budget. But at the budgeting level it seems it is no longer a priority. It was 
difficult in this research to establish whether the questions of attitude and 
undestanding (of seniors, especially those in the financial ection) in respect of 
adult education influenced also the slice of the cake that it got. But what can be 
said is that it seems the traditional way that adult education used to be viewed 
and understood in those ‘corridors of power’ is still prevalent today, according 
to district, regional and sub-directorate officials interviewed. A better 
understanding of the new concept of adult education should lead to an improved 
funding of adult education activities. 
 
This means the Province must embark on a massive drive to fund-raise even 
internationally. Donor funding should not come to the Province via some of the 
‘national’ structures like the Joint Education Trust (JET). Maybe there is a need 
for a special provincial organ409 to deal with fund-raising for ABET in the 
Province with the blessing of the national and the provincial governments.410 
Besides issues of context, that a provincial organ like that one may understand 
better when assisted by contextualised research (and that also sending a message 
of how seriously adult education issues are taken), the more important point is 
the one that was raised by Turok at the Consumer Congress in Durban in 2000 
that:  
  

“… in a parliamentary democracy, money must not only  
stay with government but must be spread to civil society.  
Government alone cannot coordinate development of the  
kind that is needed to transform society.”411 

 
He argued that NGOs had ‘declined and haemorrhaged’ due to the diversion of 
funds. The government had received an estimated R18 billion in technical 
assistance, grants and loans from donors in the six years since the birth of a 
democracy in 1994. He indicated that that move had been to the detriment of 
poverty eradication (I want to add illiteracy also) since only a principled 
relationship between the government, civil society and donors could provide the 

                                                 
409 To avoid too many structures, a well constituted provincial ABET council with added 
powers could be such an organ. 
410 Of course you need people of integrity in that organ. 
411 In the article Donors  were ‘wrong to switch to state funding’ in Business Report, 
November, 2000. 
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mechanism to protect citizens from the effects of globalisation. At the same 
Congress, Pope, of the international watchdog organisation Transparency 
International, referred to effects of globalisation such as abusive market 
practices and cartelisation. I think such effects do impact and have impacted 
negatively on what are generally called developmental expenditures in 
developing situations. We have referred to GEAR elsewhere above. 
 
Budgets for basic services such as adult education, especially in developing 
countries, should fall under developmental expenditures. This is so because, in 
addition to what we think economic growth means, it means also increasing the 
productive base. Adult Education does definitely play a role in that or it must be 
made to. Perhaps it is good to share with the reader the conclusions of the 
Second Workshop on Problems of Budget Reclassification and Management in 
the Economic Commission for Asia and the Far East Region for 1957 which 
contains as good a discussion of the problems of developmental expenditures as 
one is likely to get. The workshop concluded that:412 
 

There are at least three major difficulties in the elusive problem of 
establishing some consistent principles of definition.  
First, it is difficult to be specific about the contents of economic 
expansion itself – to define in other words, those goods and 
services whose increase constitutes a process of growth.  
Secondly, even if such a definition were possible, it would be 
difficult to be precise about the impact of different kinds of 
activities and expenditures on economic growth.  
Thirdly, the significance to economic growth of different types of 
expenditures varies from country to country and between different 
periods in the same country. 

 
The import of this is that while it might be difficult to be precise about the 
impact of adult education on the economic growth of a country or a province, 
we have no reason to think it does not have an impact. In a developing situation 
of South Africa in general and the Limpopo Province in particular it would 
therefore make sense to regard expenditure on adult education as developmental 
expenditure. If we were to regard adult education as a development tool and the 
expenditure thereof as developmental we would look at adult education budgets 
differently. Not as a waste but as an investment for the future. From the 
interviews with the field it appeared as if most senior officials in the department, 
the regions and the districts regarded expenditure on adult education as a waste 
of valuable resources that could rather be directed elsewhere. This is probably as 

                                                 
412 According to Caiden, N. and Wildavsky, A. 1974. Planning and Budgeting in Poor 
Countries, London: John Wiley & Sons, p. 93. 
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a result of people not having achieved an understanding of the new concept of 
adult education as presented in Chapter 5. A better understanding should lead to 
adult education in the Province getting a bigger slice of the budget.  
 
As for the social factors the following can be said. Plan implementation depends 
on the implementing agency’s ability to ensure the public sector moves 
consistently toward objectives of the plan. This means that such an agency must 
make sure that government resources are directed toward that end, and not 
diverted away from what the plan purposes. A question to ask here is who 
ensures that? A number of answers are possible. This number reduces if 
effectiveness is introduced. One answer that will remain is the target group for 
which the plan is meant. But because in the Limpopo Province such a target 
group is illiterate, poor and dependent on government, it does not exert any 
pressure on government. This absence of pressure from communities allows 
government a degree of freedom, sometimes too much. The other point has to do 
with what needs to be done to evoke local action. It cannot be emphasised that 
local participation is one step towards effective implementation. Ways have to 
be found to ensure that locals participate in existing projects or they themselves 
initiate projects. 
 
Lack of social partners affects implementation in two ways. There is no 
watchdog over how funds are used and there are no demands on government 
from the side of communities. During the course of this research we have come 
across cases where funds were moved from adult education to other sections. 
Given the degree of illiteracy, poverty and the generally poor educational 
background of many people in the Province these tendencies will continue. 
Deliberate attempts have to be made to educate people about their rights. ‘Rights 
education’ suggests itself as part of the curriculum in the centres. 
 
Besides the curriculum, an ABET council where these communities are well 
represented should develop into such a social partner to keep authorities 
accountable. Again Turok, raised an important point by arguing that South 
Africa appeared to have forgotten that civil society remained an important 
component of a parliamentary democracy, and that the state alone could not 
deliver a people-driven development process. He added that the government was 
faced with capacity constraints. This meant that in addition to strengthening and 
professionalising the NGO sector so that it could participate in delivery, South 
Africa needed to nhance donor sensitivity to these issues, he thought. 
 
6.3.5 Dispositions of Implementors 
In our model the part on the dispositions of implementors comes closest to the 
performance area. This means while the resources and standards of policies are 
important, the dispositions of implementors to those resources and standards and 
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symbols that stand for them, e.g. officials, are equally, if not more, important for 
improved performance. Improved performance is a sign for successful 
implementation. While communication and enforcement are crucial in the whole 
adult education field, it is the ‘quality’ of both with regard to the implementors 
that will go some way in dealing with whatever negative dispositions. For 
instance if standards and resources of policies are communicated well over a 
period of time so that implementors understand them and appreciate what they 
stand for, military style enforcement of the Apartheid era will be replaced by a 
more ‘democratic’ enforcement of meetings, discussions and consultations. But 
as well you need an implementation agency that is steeped in a democratic 
culture to know that implementors’ dispositions have an impact on 
implementation. 
 
We now turn to the dispositions of implementors towards policies themselves or 
offices that are perceived to be representing those policies. Right at the outset it 
has to be mentioned that we never came across dissenting voices as far as 
policies are concerned. Maybe this had to do with a point made earlier that 
policy documents are not read by many people. Instead most people were 
negatively disposed towards symbols of those policies like the sub-directorate as 
they thought they were not cared for by head office.413  
 
6.3.5.1 Personalisation 
I raised earlier the point of personalisation of the sub-directorate borne out of the 
fact that only one person was appointed permanently while the other two were 
seconded staff, and therefore not permanent, who to many people interviewed 
were inconsequential - they were just there.414 We indicated the problems linked 
with this earlier in Chapter 4 - unfairness, bias, favouritism, manipulation, 
subjectivity and others. We said that these may be perceptions only, but for an 
implementation study they are serious ones. Official issues can easily be misread 
as personal issues as the ‘field said’ in some cases. For instance, on the question 
of bringing seconded staff into the sub-directorate and leaving out experienced 
ABET officials, many regions and districts felt that it was the manipulations of 
one person, while it could have been a departmental decision.  
 
6.3.5.2 Camps 
Perceptions like those above have divided the field into two ‘camps’: the 
experienced, permanent staff on the one hand and the new, inexperienced, 
seconded staff, mostly coming from the rationalised teacher colleges. Feelings 
are the latter group come to adult education while they are looking elsewhere for 
greener pastures and once they find those they disappear with the training they 
                                                 
413 President Mbeki’s comment  about uncaring public servants at the ANC’s 51st National 
Conference in December 2002 make sense here. 
414 After my interviews with them later I thought they were beginning to learn. 
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might have obtained in the meantime. A number of cases have been pointed at. 
The former group of permanent staff with enough experience in adult education 
feel sidelined and their experience under-utilised by the department. We have 
said that in this research we have found such a layer of experience and training 
in the regions and districts, especially at the district level. So you have here two 
problems: secondment that brings to adult education people without the 
necessary training and experience who need the training, get the training and 
then leave and officials with relevant experience who can be trained further, but 
who are under-utilised. Listen to this: 
 

We were even saying we older people in the field must  
come together … but people thought he would think we  
were subverting him. If we could organise a meeting with  
you … ourselves without the college staff … we are not  
happy he is afraid of us he does not want to be near us  
the old ones he wants to deal with the college staff … he  
wishes that the old staff could be removed and he remains  
with the new ones … because they know nothing and he  
can just manipulate them … make them do as he wants  
… it’s a pity … 

 
Or to this: 

 
I am telling you Mr Rampedi if we were to be at a  
meeting where we could all be there we are definitely  
going to voice some of these things out … because we  
who have been serving in the past have never been given  
a platform to share experiences … actually make use of  
experiences gathered … this experience has never been  
used.Look, I have shown you this document from the Free  
State …415 

 
The officials quoted here want to see the sub-directorate in their regions or 
districts, but that is not happening, they say. 
 

6.3.5.3 Participation and Consultation 
We have reported in Chapter 4, that in the course of this research a decision was 
taken to terminate the contracts of service of educators and the reduction of 
adult learning centres. The decision is historical for the heat it generated in the 
field. But its significance lies in exposing the level of participation and 
consultation in the Province. That point was on the lips of most regional and 

                                                 
415 The list is endless. 
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district co-ordinators who thought they needed to have been consulted and 
participated in the decision. As it were it came as a shock to them, and they just 
‘relayed’ the shock to the level below them by photocopying the circular and 
distributing it. It can only be said here that consultation is a way of 
communication while participation is a way of enforcement, or a way of paving 
for it. Where those two are scarce, you see a preponderance of circulars. At a 
time of fundamental changes you need more of those two than circulars. 
 
6.3.5.4 Security 
The adult education field is filled with seconded staff, unemployed but qualified 
teachers, regional and district co-ordinators who are not properly placed, acting 
in senior positions for which they are not paid, centre managers who are that by 
name only because they are not contracted to the department in whatever way. 
All these groups have indicated their feeling of insecurity in varying degrees. 
They all think that the provincial Department of Education and Training does 
not care about them even when they are sacrificing a lot for it. They are at work 
after hours (regional and district co-ordinators), they use their personal cars and 
cellular phones for official business, they come back home late and work over 
weekends even on Sundays to talk to community chiefs, they walk long 
distances between villages on foot and only to get delayed salaries for their 
troubles (centre managers and educators), they are called curriculum advisors or 
seconded college staff depending on what the department wants to do with them 
(re-deployed college staff) at a particular moment. These groups are sitting with 
mixed feelings about what they are doing, and if an inquiry about 
implementation seeks to determine whether an organisation can bring together 
men and women and materials in a cohesive organisational unit and motivate 
them in such a way as to carry out the stated objectives, then those feelings are 
important ones.416 You have to introduce a reward system as even is provided 
for in the policy documents. As of now all those sacrifices go unnoticed. 
  
6.3.6 The Implementing Agency 
From the preceding chapters, especially Chapters 4 and 5, we have learned what 
the ABET field is like and what it should be like from the policy documents. We 
have seen that to make it what it should be it will take a deep sense of 
commitment, maximum determination and willingness. Above all it will need a 
strong conviction that change in adult education is possible. This research has 
shown that very few people are convinced that the situation will ever change. In 
this chapter we have seen that implementation of policy plans cannot be 
accidental. It is deliberate and purposeful. We have seen that there is a need to 
communicate policy norms and standards; need to enforce those messages that 
are contained as objectives in those documents; that policy implementation takes 

                                                 
416 Refer to Chapter 2, Footnote  87. 
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place in a particular political milieu; and is informed by certain economic 
decisions and social settings. Further that there are people or officials who must 
play a role in the implementation process and that these officials are all over the 
field - in the sub-directorate, in the regional and district offices, and in the 
centres. We have hinted at the problems that these implementors have to endure 
almost on a daily basis. 
 
Except the above, we have seen the non-functionality of the ABET council, 
irregular ‘official’ meetings between the sub-directorate and district and regional 
co-ordinators, a monitoring and evaluation system that is rendered ineffective by 
unavailability of transport, no or very few site visits from the sub-directorate to 
the field, irregular site visits in the field itself, regular reporting from districts to 
regions and from there to the sub-directorate, and generally no reporting from 
centres to districts. We are not getting into these issues again. They are brought 
back here to highlight a very important point in implementation studies. The 
point of responsibility. Our model ‘talks’ of an implementing agency. In this 
chapter earlier on, we saw why the sub-directorates were established in the 
provinces. They were to develop operational goals for a fully functioning 
ABET system. And that would require careful coordination and an integrated 
approach towards the work of the different divisions and sections in the 
Department which are needed by the ABET system. 
 
Reading this carefully, it means the sub-directorate in the Limpopo Province417 
was to set operational goals (how they wanted to do things) and at the same time 
set up a fully functional ABET system. But they were going to require the 
assistance and support of the provincial Department of Education and Training 
whose responsibility was to identify those sections in the Department that the 
ABET system would need. That would mean that while the ABET sub-
directorate was going to be the key to the development of a fully functioning 
ABET system, certain specialised functions would be provided by other sections 
in the department. If the ABET sub-directorate was going to be the main player 
it did not mean they were going to be the lone player. They were going to be the 
nucleus of an adult basic education and training implementation agency. The 
import, therefore, of the bold sentences in italics above was that an 
implementation agency needed to be developed. At the centre it would be the 
sub-directorate. As it is now this has not happened or is not happening. It is 
therefore correct to conclude that at the provincial level there is no 
implementation agency for adult education. It is now easy to understand why the 
sub-directorate itself, and other officials at the regional and district levels think 
that adult education everywhere enjoys a ‘poor cousin’ status. This would not be 
the case if, for example, the sections of Psychological Services, Planning 

                                                 
417 In other provinces also. 
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Services, Procurement, etc., whose services ABET needs, were drawn into an 
adult education implementation agency.418 This way it was possible to see 
different sections coming together at different points in time to discuss, plan and 
execute activities for adult education. Presently the sub-directorate is just one 
monolithic structure lacking in diversity of functions, we have seen that.  
 
At the level of the sub-directorate itself we have seen a level of understaffing 
that under normal circumstances would not qualify that unit as a sub-directorate. 
I repeat: one permanent staff member assisted by two seconded non-permanent 
staff for a long time in a vast, rural province that the Limpopo is. That this 
structure is doing something in adult education borders on the miraculous. The 
provincial Department of Education and Training should accept responsibility 
for that level of understaffing that this research has found. But the sub-
directorate itself should take the blame for not using what they have maximally. 
First of all there are seven regions with regional co-ordinators who are very 
experienced in matters of adult education. The Report419 about the Provincial 
Structure is ‘innocent’ about this: 
 

In the Northern Province ABET programmes are co-ordinated  
by the CES, who is assisted by two DCESs. These DCESs are  
also responsible for regions. At the regional level there is  
another layer of DCESs responsible for ABET.420 

 
But fact is there are three staff members at head office as indicated above. The 
report fails to mention another level, that of districts where there are district co-
ordinators who are also permanent employees of the Department. As mentioned 
elsewhere earlier, some of the district co-ordinators are well qualified and very 
experienced. A research specifically into these issues can give a better picture. 
But that which can be suggested here is that the seven regional co-ordinators and 
some district co-ordinators can have their positions regularised,421 i.e. they 
become permanent in the positions they are acting in, and be allocated some 
head office responsiblities. This would mean all those that are given those duties 
will have to split their week in two. The one part for regional work and the other 
part for head office work. They would together come to head office for meetings 
to plan together. Surprising was the fact that during the period of the research 
there was the intention to do away with the regional structures. In a Province as 
vast as Limpopo this would not constitute an appreciation of that vastness and 
the big distances that have to be travelled between villages. Other people in the 

                                                 
418 There is no suggestion here that people be moved from those sections into adult education. 
419 Northern Province Report in “Building an ABET System: The First Five Years” p. 78. 
420 CES is a Chief Education Specialist; DCES is a Deputy Chief Education Specialist. 
421 It was found that most of the regional and district co-ordinators were just acting in those 
senior positions. See section 4.6. 
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districts can also have their positions regularised, and they are requested to 
perform both district and regional duties, almost the same as suggested above. 
The point I am making here is that with the present structure consisting of the 
sub-directorate, the regions and the districts there is potential for the 
development of a ‘well-oiled’ implementing machinery that would be able to 
perform the required functions. 
 
6.3.7 Resume 
To summarise the above sub-section (6.3) on the intervening area we need to 
point at a few salient features: 

• Communication and enforcement reinforce each other, e.g., site visits 
can play both roles 

• The functions of the ABET Council are sorely missed in the Province 
• Meetings between various levels are irregular and between centres 

unknown 
• Site visits (for monitoring and evaluation) are irregular given, amongst 

other things, problems of transport 
• Reporting, inspection and site visits in general are on the level of 

administrative feedback only and not on the substantive level (See 
Chapter 7) 

• Issues of positions, personalisation, camps in the field, lack of 
participation and insecurity lead to negative dispositions of 
implementors towards all symbols of policy like senior officials in the 
ABET sub-directorate and the department of education as a whole 

• The ABET sub-directorate with its levels of staffing and capacity 
could be a ‘bottle neck’ for implementation of policy objectives422 
 

6.4 Performance  
 
6.4.1 Introduction 
As pointed out in Chapter 3 (sub-section 3.2) this is an implementation study 
and by its very nature it seeks to evaluate programme performance. But unlike 
full-scale programme evaluation this is more what Patton423 prefers to call 
implementation evaluation. This variety seeks to find out how and the extent to 
which a programme (in our case the adult education programme) is actually 
being implemented. While Patton seems to suggest that implementation 
evaluation should precede programme evaluation, thereby suggesting that the 
former is the first step in the latter, it makes sense to regard implementation 

                                                 
422 Sometimes this ‘bottle neck’ where the Sub-directorate chooses what it wants to and can 
do parades as prioritisation. But of the degenerate type!  
423 See Chapter 3. 



 160

evaluation as independent and self-standing as this study has shown. Its purpose 
is to search for understanding in very complex relationships. 
Therefore the emphasis in this study is on implementation evaluation and not 
programme evaluation. It was never the intention to undertake any programme 
evaluation right from the start. But since our adopted model (Van Horn and Van 
Meter) has performance as the third area (see figure 1) it was decided to briefly 
look at programme performance to have a rounded picture of the study and to 
get and give a ‘bird’s eye-view’ of what is actually happening on the ground. 
 
In a survey report of 1999 on adult education in the Limpopo Province (then 
Northern Province) it is stated that “the situation on the ground is bleak, with a 
dearth of even the most basic equipment, outdated materials and poorly qualified 
teachers and no budget for upgrading of centres.”424 That was two years after the 
Policy Document on ABET (1997) was accepted as national policy and one year 
after the provincial (Limpopo) Multi-year Implementation Plan (1998) was 
developed. How has the system performed since then? 
 
We might want to answer this question by looking at all the principles and goals 
contained in the documents mentioned above and check to what extent they have 
been realised. Principles such as equity and redress; democracy; development 
and reconstruction; access; development and intergration.425 A second way 
would be to borrow the five evaluation criteria for policy outcomes from the 
Nakamura and Smallwood’s model of implementation studies (See Chapter 5). 
These are goal attainment; efficiency; constituency satisfaction; clientele 
responsiveness and system maintenance. It is my considered opinion that if we 
were to follow the first option then a conclusion would be that there was nothing 
happening in the Province. We therefore opt for the second scheme. 
 
6.4.2 Goal Attainment 
This is the most prevalent way to evaluate implementation efforts by looking at 
whether or not the tangible results of these efforts achieve the goals set forth in 
policies. This ussually takes the form of a quantitative approach to evaluation 
that attempts to measure specific outputs against policy goals. 
 
I propose to look at two goals: Learner enrolment and practitioner development. 
There are other goals like learner materials development, development of unit 
standards etc., but I thought during the research that in most of these areas the 
national department through the Directorate of Adult Education and Training 
was more involved. Otherwise learning materials were just purchased. 
  
                                                 
424 University of Natal Survey of Adult Basic Education  and Training: Northern Province, 
1999. 
425 See Chapter 5 (5.3.1.1) for the meaning of all these. 
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6.4.2.1. Learner Enrolment 
At a SANLI stakeholder meeting in Polokwane (Ranch Motel) on 31/07/2002 
the following enrolment figures were given by one official of the provincial 
ABET sub-directorate:  
 

1998 - 24 908 learners  
1999 – 32 304 learners  
2000 – 54 000 learners  
2001 – 19 315 learners  
2002 – 20 118 learners 

 
Learner enrolment showed a steady growth from 1998 to 2000. The field 
ascribes this to the recruitment drive of those years. The process was helped by 
the hiring of qualified but unemployed teachers from the teacher training 
colleges and universities. They were encouraged to first recruit a certain number 
of learners and then apply for permission to establish adult education centres. 
There was a drastic drop in numbers in 2001 because of the decision taken at the 
end of 2000 to terminate the services of educators and thereby reducing the 
number of educators and centres. The numbers are beginning to grow again but 
most people, educators and centre managers will not recruit with zeal anymore. 
 
6.4.2.2 Practitioner Development 
In 1998 a decision was taken by the provincial Department of Education and 
Training to replace all full-time teachers who were doubling up as adult 
educators with qualified but unemployed teachers. Though qualified for 
secondary education in the formal stream, they were not trained in adult 
education. That meant there were huge training needs since then, especially with 
the new concept of adult education. A Cascade model, discussed in Chapter 5, 
was adopted in the Province. Problems with the model at the regional, district 
and local levels were discussed there and in other sections of this dissertation. 
To be emphasised is the point that the training always takes the form of short 
(weekly) workshops on specific topics - OBE, CGB training, learning materials 
development etc. It might be argued that given the mammoth task of addressing 
the adult population’s educational needs in the Province this is the only way to 
go. But this could be self-defeating because in the end the intensity of training, 
the duration, the involvement of everybody, etc., is not enough. Somewhere 
along the line someone will have to do it again. So issues of costs cannot be 
arguments in favour of cascading.  
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As far as the number of adult educators is concerned, the years from 1997 to 
2000 show an increase: 

1997 – 659 educators 
1998 – 844 educators 
1999 – 1 922 educators 
2000 – 3 433 educators 

 
But at the end of 2000 there was that decision to terminate the services of 
educators. Whatever the reason, it meant a drastic reduction of educators and 
centres. At the SANLI stakeholder meeting referred to earlier on, the same 
official from the sub-directorate mentioned that 708 educators were employed in 
2001. Looking at the number of educators for 2000 above, this gives you an 
80% reduction. The total number of centres for the same year was 78. The 
following table shows the breakdown:426  
 
 

Table 6: Number of Centres and Educators per Region (2001) 
 

Region Number of Centres Number of Educators 
Region 1 7 63 
Region 2 8 71 
Region 3 29 265 
Region 4 6 51 
Region 5 7 66 
Region 7 14 126 
Region 8 7 66 
TOTAL 78 708 

 
 
Like in the case of learners, educator numbers began to grow in 2002. The 
number for that year was 1 219 according to the official.  
 
6.4.3 Efficiency 
While goal attainment places heavy emphasis on results and outputs, efficiency 
criteria attempt to evaluate quality of performance. It is sometimes referred to as 
effort evaluation. It uses much of the same methodology as goal attainment in an 
attempt to measure efficiency indicators. 
 
Efficiency has to do with the smooth running of a system. This means good 
communication, regular meetings, regular site visits, participation and 
consultation. In Chapter 4 we have seen the views of the field on these points. 

                                                 
426 According to a circular from the Department dated 24 April 2001 
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Without repeating all those views it suffices to say there is need for 
improvement in those areas. But we can comment on two issues: Governance 
and Registration. 
 
6.4.3.1 Governance 
One of the departures from the old practices in adult education was the 
establishment of new democratic governance structures in public and private 
adult learning centres consisting of different role players that include learners.427 
This was done with the aim of increasing the efficiency of the centres and of the 
system in general given the broad function categories of co-ordination, policy 
making, working with the public adult learning centre and its community and 
managing the financial affairs of the centre. Noble intentions indeed, but for the 
Limpopo Province this is a huge challenge. The training needs of prospective 
and present members I have so far spoken to are big. The one good point in this 
area is the fact that most centres I have visited now have a Centre Governing 
Body (CGB). At the national level there is now a manual to assist CGB’s in their 
functions; what is called Centre Governance Starter Pack. This will help to some 
extent but for this Province there exists a need for the decoding of both this 
Starter Pack and the ABET Act demanded by the educational backgrounds of 
many members. 
 
6.4.3.2 Registration 
The difficulty I encountered during this research to get statistics led to a 
realistion that there is a lack of registration tools or, if they are there, they are 
ineffective. Even when there is a new Educational Management Information 
Systems unit in the department to develop a data bank it is still difficult to get 
correct information from the lower levels. Lack of correct information 
sometimes leads to over-counting when at other times it leads to under-
counting.428 Efficiency of strategic planning depends on correct information. In 
adult education there is still a big problem with regard to information base. 
 
In the Sixth Report to the President referred to earlier there are three tables that 
indicate the number of ABET learners for 1999, 2000 and 2001 for the whole 
country. The total figure for the Limpopo Province for 1999 was 25 218. For 

                                                 
427 Section 8 (p. 7) of the ABET Act (2000) gives guidance on the composition of the 
govrning body of a Public Adult Learning Centre. 
428 This point was raised by the head of the Educational Management Information Systems 
unit in the provincial Department of Education and Training. The Director of the national 
Directorate of Adult Education and Training thought this could be the case even nationally 
when he compared numbers of adult learners in the North West Province and in the country as 
a whole. He had a feeling the recorded number of learners in that Province was already higher 
than the national total. 
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2000 and 2001 no figure is given for the Limpopo Province. For 2001 the 
Province is joined by Gauteng and Mpumalanga.429 
 
Two things can be said about this. Either there was a delay somewhere and the 
statistics were not ready or there were no reliable figures. Neither constitute a 
sign of efficiency. But what about the figure of 32 304 learners given at the 
SANLI stakeholder meeting and this one sent (25 218) to the Minister and then 
to the President? 
 
6.4.3.3  Input Retention 
In the process of developing a system, which is the case at the present moment 
with adult education, care needs to be taken that it retains whatever is put in. We 
can look at three areas: learner retention, educator retention (including the 
officials in the regions and districts) and what we could call training retention. 
 
As far as learner retention is concerned it is difficult to determine how many 
learners would have been retained in the system had it not been for the 
termination of 2000. Many people interviewed felt that the system would have 
easily retained them. There is no instrument to judge. But for that termination 
the system failed to retain them.  
 
Following the over-production of secondary schools teachers by the teacher 
training colleges and the subsequent rationalisation of those colleges many of 
the unemployed but qualified teachers and the college staff themselves were 
redeployed to adult education. They were just seconded to adult education 
without permanent positions. As a result they had one eye in adult education and 
the other eye on the lookout for greener pastures. When greener pastures 
presented themselves they left adult education. As I am writing now (January 
2003) Region 6 has lost most of their district co-ordinators to greener pastures. 
In Region 2, Mogodumo district has lost its district coordinator to formal 
schooling; Mankweng and Konekwena districts have lost theirs through 
retirement. In this way experience and training is lost. Seconded staff come to 
adult education without any training but when they leave they do so with all the 
training. The system therefore fails to retain the training. The total sum of all 
these is failure of input retention by the system. 
 
6.4.4 Constituency Satisfaction 
Instead of using quantitative approaches to measure specific outputs or to 
appraise efficient performance, here efectiveness is evaluated in terms of the 
satisfaction levels of different external groups. At this point in time, at least in 
the Limpopo Province, we cannot claim that there are external consumers of the 

                                                 
429 See the Report’ pp. 33 – 34. 
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products of adult basic education in terms of employment and other things. I use 
internal groups to give this section some measure of completeness. In this 
criterion the measure of policy effectiveness is delegated to a relevant 
population. 
 
Constituent groups in adult education include the ABET sub-directorate, the 
regional and district offices, centre managers, adult educators in general and, 
significantly, the learners themselves. We have seen in Chapters 4 and 6 the 
concerns of the sub-directorate, the regional and district co-ordinators and centre 
managers. We do not have to repeat those here except to point out the insecurity 
that all of them always referred to. In the sub-directorate two staff members 
were seconded college lecturers working as non-permanent staff. Of the regional 
co-ordinators all except one were acting in their positions. The same was the 
case with district co-ordinators with only one being properly placed. Acting in 
higher positions did not mean higher salaries. As for centre managers they were 
qualified but unemployed teachers. They did not have any contracts and 
conditions of service. Especially after the termination of educators’ services at 
the end of 2000, their insecurity increased. 
 
Delay in payment or non-payment of salaries constituted another area of 
dissatisfaction. There were cases of officials who went for more than three 
months without any salary. At the beginning of the research this looked 
surprising. But not towards the end as more and more cases were discovered. 
Some went for six months without any salary. In Region 5 in the Bolobedu 
district we found that in 2001 there were still people who were owed salaries of 
the previous year (2000). Amazing still was to find some of these officials 
continuing with their duties with hope even when they felt that they were not 
being cared for. President Mbeki’s reference to uncaring public servants in his 
speech at the ANC’s 51st National Conference in December 2002 reminded me 
of what I saw and was told about the care, or lack of it, that people in adult 
education were getting from their seniors. That about the salaried people! But 
what about the most important constituency, the learners themselves?430 Perhaps 
this can be better dealt with under the next criterion, but my feeling is that in as 
much as learners are clients, they also are a constituency. 
 
For the learners first of all, the period of teaching and learning in the year has 
always been short. A number of reasons were advanced - availability of 
resources, matric examinations in formal education at the end of every year 

                                                 
430 Though I interviewd a few learners, I had a feeling that their background made them 
voiceless. Most of the points raised now are based on a group interview I had with adult 
educators from the Polokwane district of Region 2 on 23/01/2003  who were gathered at 
Phishego Lower Primary School for a two-week training course organised by Mr Mojalefa, 
the district co-ordinator. Seventeen centres were represented. 
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where all the energies of the department are channelled in that direction, and 
lack of planning. Secondly, the programmes offered did not seem to meet the 
needs and expectations of learners. In the group interview I have referred to 
above a case was mentioned of a learner who did well in Level 4 examinations 
but who had to repeat the level because of the grouping of learning areas that 
would otherwise allow her to follow a particular pathway in the FET band. 
Generally speaking it came out of this interview that there is still a lot of 
realignment that needs to be done to open a path for most learners who have 
passed Level 4. This point also came out in my interview with an official in the 
ABET sub-directorate on 20/01/2003. Thirdly, even if attempts are made to 
supply centres with learning materials, the educators felt that the materials were 
still not enough. However the idea of learning areas holds lots of promise for the 
field if the point of staffing is attended to. These points about learners have to do 
also with the next point of responsiveness. 
 
But maybe before that reference needs to be made to Mathe’s article “Is 
anybody out there listening to the learners” where he poses the question Who 
sets the agenda for Adult Education and Training (Abet) in South Africa? After 
a series of moves he concludes: 
 

In the name of consultation, educators from different ideological 
backgrounds, sectors and disciplines are flown to Pretoria … to 
create a system of education including ABET. Only excluded are 
the learners because their inclusion would mean engaging in a 
bottom-up process of policy development that would obviously be 
“inappropriate.”431 

 
From that point onwards Mathe makes more other statements, but for our 
purposes the issue of learner voice is an important one. Especially considering 
the kind of learner we are concerned with - the adult learner.  
  
6.4.5 Clientele Responsiveness 
This is oriented toward consumer and clientele satisfaction. Its basic focus is on 
those specific groups who are being serviced by policies and how responsive 
these policies (and those responsible for implementing them) are to clients’ 
perceived needs. 
 
One of the major drives that took place after the development of both the 
national and provincial multi-year plans of 1997 and 1998 respectively was 
learner recruitment. We have seen elsewhere above that the number of learners 
was growing between the years 1998 and 2000. But an important force in the 

                                                 
431 In the Mail and Guardian (October 5 to 11, 2001) Vol 17, No. 40. 
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Province in this drive was the qualified but unemployed teachers who joined 
ABET in 1998 to replace full-time teachers. They had to recruit a certain 
number of learners to be able to establish and register a centre with the 
department. The numbers grew as a result but in the view of some respondents 
not for the right reasons. They argued that the numbers grew for the wrong 
reasons - the unemployed teachers needed employment and they could pull 
whatever trick to get the numbers required. The important question was whether 
these strategies were responding to the needs of those recruited or those 
recruiting. This must not, however, detract from the fact that numbers grew. 
 
The termination of services of educators and the closure of many centres at the 
end of 2000 meant a drastic reduction of the whole ABET infrastructure. In 
some areas and villages all the centres were closed. Learner numbers were 
reduced. The challenge now facing the field is how to bring the learners, 
especially the most socially excluded ones, back to the centres. As of now it 
seems most learners in the centres are those who could not make it in formal 
schooling, in particular those who failed matric. Silently adult education is 
sliding back to a second chance endeavour where most of the target groups 
identified in the policy documents are not reached - disadvantaged women; 
women with special needs; disadvantaged youth; youth with special needs; and 
persons with disabilities capable of independent learning. This brings back the 
question of whether the policies or those responsible for their implementation 
are still responsive to the needs of identified groups. 
 
6.4.6 System Maintenance 
The key standard of measurement is a policy’s effectiveness (or the 
effectiveness of those responsible for its implementation) in holding together 
institutions so that the system can continue to exist as a viable entity. Questions 
here have to do with what the provincial Department of Education and Training 
is doing to support and nurture a developing adult basic education system. What 
are the roles of both the administrative and political heads of the department? 
 
We have seen in this chapter how the ABET sub-directorate is a lone player in 
the Department of Education and Training. The sub-directorate is not getting the 
needed support from the seniors in the department. Not only at departmental 
level is support minimal but also at the regional and the district level. At all 
these levels adult education enjoys a very low status. This could be because of 
the low status of its clientele.  
 
The sub-directorate itself, though willing, was unable to give the much needed 
support to the regions and districts. The points of understaffing and funding 
could play a role. But for me as the researcher I found that lack of vision for 
adult education and importantly, lack of conviction, in the Province were ‘twins’ 
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in the inability of the system to develop let alone maintain itself. If there was a 
level you could feel that policy documents were read was at the level of the sub-
directorate where questions on vision and the future of adult education in the 
Province were met with recitals from policy documents and supporting 
documents. Getting the same recitals now and again and matching that with 
responses from the field one quickly realised that senior officials were not 
convinced the situation would ever change for adult education. People were just 
going through the motions. 
 
At regional and district level, some regional directors and district managers 
appear to see no value in adult education. For those who do they don’t see what 
their role is in adult education. 
 
6.4.7 Resume 
To conclude this section I propose to use the four organisational categories on 
systems capacity and performance used by a research task team that did a survey 
of ABET delivery in the North West Province. They based their study on the 
Policy Research Report of 2000 conducted in Northern Cape/Free State 
Provinces for National Department of Education, USAID and ABT 
Associates.432 These categories were used to ascertain broadly where the 
existing ABET service delivery capacity could be located from an organisational 
and systems level. The categories are: 

 
 Nascent system: 
 

• System performs poorly 
• Has very limited capacity to perform with respect to recognised 

National and Provincial policy imperativesprescribed. 
 

 Emerging system: 
 

• Performs unsatisfactorily 
• Has limited capacity to perform within the policy imperatives 

prescribed 
• Performance does not yet meet minimum requirements as per 

National and Provincial Policy Frameworks and Principles. 
 
 Expanding system: 
 

• Performs fairly well 
• Has good capacity to perform within the policy imperatives 

                                                 
432 See North West Reseach Report and Working Document, op cit., pp. 54 - 56. 
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• Performance meets minimum requirements as per National and 
Provincial Policy Frameworks and Principles. 

 
 Mature system: 
 

• Performs excellently 
• Has capacity to perform excellently within the policy imperatives 

prescribed 
• Performance exceeeds minimum requirements. 

 
Given the picture of how the ABET system of the Limpopo Province performs 
at the present moment as the researcher I would not be too far from being 
correct to say the system is emerging though in some areas it is simply 
nascent.433 
 
For this research (and maybe the Province also) the important point and question 
is “What will it take for the system to move from where it is to the next category 
and the next?” 
 

                                                 
433 I wish I could leave this to the reader. 





 
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.  
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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.  





ANNEXE 1 
 
Policy Document on Adult Basic Education and Training 
 

PROPOSED STRUCTURE FOR AN NQF 
 
 
NQF LEVEL Band Types of Qualifications and Certificates 
 

8 
 

Doctorates, Further Research Degrees 

7 
 

Higher Degrees, Professional Qualifications 

6 
 

First Degrees, Professional Qualifications 

 
5 
 

Higher 
 

Education 
 

And  
 

Training 
 

Band 

Diplomas, Occupational Certificates 

 
Further Education and Training Certificates 

 
 

4 
School/College/Training Certificates 

Mix of Units from all  
(NGOs) 

 
3 
 

School/College/Training Certificates 
Mix of Units from all  

(NGOs) 
 
 

2 

 
Further 

 
Education  

 
And  

 
Training  

 
Band 

School/College/Training Certificates 
Mix of Units from all  

(NGOs) 

 
1 = General Education and Training Certificates = 4 

 
Senior 
Phase 

ABET Level 4 

Intermediate 
Phase 

ABET Level 3 

Foundation 
Phase 

ABET Level 2 

 
 
 
 
 
 
 

General 
 

Education 
 

And 
 

Training 
 

Band 

 
Pre-school 

ABET Level 1 
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REPORT OF THE LIMPOPO PROVINCE 
 

(FORMERLY NORTHERN PROVINCE) 
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ABET Profiles 
 

1995 – 2000 
 

NORTHERN PROVINCE 
 

PROVINCIAL REPORT 
 
 

Provincial structure 
 
In the Northern Province ABET programmes are co-ordinated by the CES, who 
is assisted by the two DCESs.  These DCESs are also responsible for regions. At 
the regional level there is another layer of DCESs responsible for ABET. 
 
Provincial ABET statistics 
 
 
The table below shows learner and educator numbers between 1997 and 2000. 
 

 1997 1998 1999 2000 Total 
Learner 
Numbers 

14 000 24 908 32 364  54 000 125 272 

Educator 
Numbers 

659 844 1 922 3 433  6 858 

 
In January 1998 the ABET Sub-directorate submitted a proposal to senior 
management requesting that full-time teachers who taught at all ALCs (Leves 1 
and 2 adult learners) be phased out and replaced by unemployed qualified 
educators.  The phasing-out process was implemented by April 1998.  The 
learner-educator ratio in 1995 to 1997 was 15:1.  The ratio changed in 1998 
when the ABET regulatory framework became operational.  The national 
learner-educator norm is 20:1 and this is the norm used from 1998 to 2000. 
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Policy formulation and implementation 
 

The table below shows policies formulated and implemented between 1995 and 
2000: 
Year Policy  formulation and implementation 
1995 – 6 Provincial regulatory framework was used e.g. to determine the 

ratio  
Of learners to educators, tariffs, etc. 

1997 – 8 Development of the Provincial MYIP, 
The basis of which is the National MYIP 
ABET (Sub-directorate implemented the strategy pronounced in 
the  
MYIP (curriculum development for all levels, practitioners 
trained, 
Monitoring & evaluation tools developed. 

1999 

Development of ABET service standards.  These standards, which  
are based on the Batho Pele Principles, have been incorporated in  
the Provincial service standards. 

200 Development of Continuous Assessment guidelines.  This will be  
Finalised & incorporated in the GETC CASS policy. 

 
Curriculum Resources 
 
The table below shows materials and equipment acquired between 1997 and 
2000. 
Year Resources 
1997 Tender for procurement of learner support materials (LSMs) 

advertised and a service provider selected 
LSMs for levels 1 and 2 delivered to all the ABET centres 1998 
Materials supplied from publishers directly to the regions and  
distributed to the centres 

1999 Materials to be purchased for levels 1 to 4 selected during 5 day  
presentations by publishers and material designers.  Materials 
procured 
A distribution and retrieval Plan for LSMs developed for all eight  
learning area 

2000 

Purchased readers for Tshivenda, Xitsonga, Sepedi and English, 
encyclopedias, globes, dictionaries, brochures, posters 

 
Reporting 
 
Prior to 1997 there were no formal reporting structures.  However, in 1998 the 
Northern Province Head Office established the provincial management 
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structures comprising of Head Office staff and regional co-ordinators.  One 
structure meets monthly to take critical decisions pertaining to management 
issues.  The second structure comprises head office staff, regional co-ordinators 
and district officers, and meets bi-monthly.  A format for reporting was 
developed by the ABET sub-directorate and distributed to the regions and 
districts.  The format covers the following key activities:  curriculum 
implementation, capacity building, assessment, learner enrolment figures, 
achievements, challenges and any other matter to be brought to the attention of 
the ABET head. 
The Provincial Management Co-ordinating committee for the Ikhwelo project, 
with its membership drawn from various government departments, NGOs and 
the private sector, was established to oversee the implementation of the project.  
The committee meets every two months.  Project managers and co-ordinators 
then table their reports. 
 
Training and capacity building 

 
The training below shows training and capacity building between 1995 and 
2000: 

 
Year Number Trained Service  

Provider 
Aspect of  
Training 

1995 26 Practitioners Northern 
Province DoE 

Management 

1996 26 ABET officers from the 
regional and district 

officers 

Northe Province 
Curriculum section 

Introductory  
Training on OBE 

1997 62 ABET Practitioners PROLIT (OBE) 
 5 ABET District managers VCVO (Belgium  

Service Provider) 
 

600 educators PROLIT OBE  
Material based on 
OBE for levels 1 & 
2 

10 National Core Trainers CEP OBE 
60 Provincial Trainers National 

Core Trainers 
OBE 

3 ABET regional managers CPS Curriculum, 
Learning support 
Materials and  
management of 
centres 

1998 

2 head office managers CPS Computer training 
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360 practitioners 10 national  
and 60 provincial  

core trainers 

OBE, learning  
Programme design 

10 national core trainers ASECA Natal 
Consortium 

Learning  
Programme design, 

Assessment 
70 provincial core trainers 10 national 

core trainers 
Learning  

Programme design, 
Assessment 

1999 

28 Managers from  
Head Office 

JAT, CPS, TSA Monitoring and 
evaluation 

10 national core trainers JET 
 

The section, use 
Development and 
adaptation of LSM 

2000 

70 Provincial core trainers JET Adaptation of  
LSM 

840 Practitioners JET 
 

Integrated learning  
Programe Design 

310 Induction of Tutors Provincial ABET 
Curriculum Unit 

Assessment and  
Principles of  

Adult education 
70 Adult Educators Northern Training 

Trust 
Agriculture 

70 Adult Educators HRD solutions SMME 
31 regional and district 

officers 
3 head office  

managers 
Strategic planning  

and M & E 
120 Centre governing 
Bodies  
plus managers  

AKANANI 
Itireleng 

Access computer 
Programme 

 

29 head office managers VCVO &  
KWASIMODO  

(Belgium) 

Total quality  
Management 
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Highlights 
 

The table below shows provincial highlights between 1995 and 2000: 
 

Year Highlights 
1995 Formation of the Northern Province Association of ABET officers 
1996 Formation of the Provincial ABET Council 
1997 Regional & district celebrations of Annual learners Week and 

International  Literacy Day as forms of recruitment drive 
Launch of the MYIP on ILD.  More than 500 enthusiastic people 

attended the function.  The Premier was given a certificate and the 
responsibility of being a patron for ABET 

1998 

Developed a clear management strategy for regional & district offices 
Launch of the Ikhwelo Project attended by more than 1000 learners 

and the guest speakers were from South Africa & USA 
Development of Integrated Learning programmes in SMME & 

Agriculture 

1999 

Held 15 Community meetings for learner mobilization and 5 
consultative workshops to establish partnerships with sister 

departments 
2000 Implementation of integrated Learning Programmes 

 
Partnerships 

 
Partnerships have been established with: 

 Department of Agriculture, Public works, Correctional 
Service, Labour, Health and Welfare, 
 Various NGOs and community-based organisations, 
 South African National Defence Force, and  
 South African Police Services. 



 

 

EXECUTIVE SUMMARY 
 

…we wish to say we look forward to the day when we can proudly announce our 
successes at the table of nations, joining countries like Cuba, Nicaragua, India, 
China, Mexico, Brazil and Tanzania, all of whom have made tremendous strides 

in servicing the need for educationand training of adults in their countries. 
  

(A Multi-year Implementation Plan for Adult Education and Training,  
1997, p. vi). 

 
These are the words of the first Deputy Director General of General and Further 
Education and Training454 of the new government of South Africa in the 
foreword section of the document as quoted above. Coming to the table of 
nations would have meant a culmination of a process with a beginning. The 
beginning was provided for by a project455 called a National Education Policy 
Investigation (NEPI) conducted between December 1990 and August 1992. This 
project ended with three major policy options: An integrated education and 
training system; A state enabling structure co-ordinating a differentiated field of 
provision; and a centralised ‘second chance’ system. An integrated education 
and training system was opted for. For the whole education field, a National 
Qualifications Framework (NQF) was developed to guide integration (See 
Annex 1). 
 
In adult education, a Policy Document on Adult Basic Education and Training 
(1997) was developed after rigorous debates, consultations and participation 
from stakeholders representing the adult education field in South Africa. The 
policy document is hailed as a product of broad consultation. And as one might 
see in the main text that follows, both the Policy Document and the Multi-year 
Implementation Plan hold (or held?) great promises for the field. In both you see 
good intentions that followed the demise of Apartheid. The quotation at the 
beginning of this summary is indicative of the hope and optimism that followed 
this demise. That hope and optimism laid the foundation for the good intensions. 
However the big question is “How does one move from policies that are 
generally acclaimed to be good to their implementation?” That I suggested to 
call the implementation problem. 
 
This study is an attempt to grapple with the implementation problem. More 
specifically it is about policy implementation considerations. I have looked in 
this study at adult education policy implementation in South Africa and used the 

                                                 
454 Dr Ihron Rensburg. 
455 Different research groups investigated various areas in education. Amongst these were the 
adult education research group. 
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Limpopo Province456 as a case. The most important question for the study 
therefore was  
 
What are the most important policy implementation considerations for the 
Limpopo Province of South Africa?  
 
The research aimed at contributing towards a better understanding and 
appreciation of the ‘implementation phenomenon’ to assist in the development 
of contextualised, effective, and innovative implementation strategies in adult 
education. The research activities have culminated in this seven-chapter 
dissertation. 
 
Chapter 1 introduces the reader to the research by giving a background about the 
history of South Africa, especially about political and educational developments. 
I then provide information about the Limpopo Province, its size and population; 
its economic and educational status. That is followed by the aims of the study 
and the research questions. An interesting section of the chapter is sub-section 
1.5.  
 
Here you see the excitement and optimism that followed the fall of Apartheid. 
Sub-section 1.7 is about the relevance of the study. That sub-section ends with a 
very important ‘warning’ from Weiss (1980), namely that “Research has … a 
useful contribution to make, but it is a partial one…”. That warning kept ringing 
at the back of my head throughout the research. 
 
The theoretical framework of this research is presented in Chapter 2. The history 
of implementation studies forms the first part of the chapter. It has to be 
mentioned here that I was attracted to the American literature on implementation 
because somehow the excitement and optimism that followed the demise of 
Apartheid in South Africa could be likened to the American Dream of a Great 
Society of the early 1960s. Here president after president promulgated law after 
law to rid the American society of all evils – racial discrimination and 
segregation, homelessness, unemployment, poverty, health and educational 
problems. For instance in 1966 the federal Economic Development 
Administration (EDA) announced a programme to create new jobs for the 
unemployed while in 1967, President Lyndon Johnson proclaimed a new 
programme with the objective of building new housing for the poor. Very high 
principles were formulated and optimism was in the air. Towards the end of the 
decade it was becoming clear that most of the objectives could not be achieved. 
Most of the programmes were failing or had failed. This attracted the attention 
of social scientists – sociologists, political scientists and scientists from public 

                                                 
456 Till 2002 still called the Northern Province. 
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administration and organisational studies. I refer to some literature that 
followed.  
 
To begin with, an exposition of three works by Derthick (1972), Murphy (1971), 
and Kaufman (1973) is offered here to give the reader some insight into what I 
call the ‘beginnings’ of implementation studies. The three laid a foundation for 
the developme457nt of the whole framework for the research. In the second part 
of the chapter we build on the ‘beginnings’ to look at some theoretical views on 
implementation. I focus on Pressman and Wildavsky (1973) and Bardach (1977) 
who write about implementation as resting on what they call the Complexity of 
Joint Action and as Games, respectively. This is then followed by the part about 
some models of implementation. Here three models of implementation (the 
Nakamura and Smallwood model; the Mazmanian and Sabatier model; and the 
Van Horn Meter Model) are discussed. The fourth part deals with the criticisms 
of the three models. The fifth part of the chapter is devoted to the model that 
was adopted for this study, namely, the model by Van Horn and Van Meter. 
What they have called “The Implementation of Intergovernmental Policy”.4 

 

What is interesting in this chapter, besides what the reader will discover for 
herself or himself, is what Pressman and Wildavsky said about the earlier days 
of implementation studies. Even when they found Derthick’s book an excellent 
one, they claim that they have never been able to locate any thorough going 
analysis of implementation. Of this earlier days they say “Implementation in 
recent years has been discussed but rarely studied … complaints about 
implementation do not constitute serious efforts to grapple with the problem” 
(1973: p. xiii). 
 
In South Africa, at the moment of this research, there are lots of complaints 
about implementation or lack of it. Of course we now begin to see some serious 
efforts to deal with the problem (Young and Kraak, 2001; Jansen and Sayed, 
2001). Even when that is the case, in a way Pressman and Wildavsky still left 
me with the question: “How does one study (grapple with?) the implementation 
problem?” The eventual adoption of the Van Horn and Van Meter model 
provided some kind of direction. 
 
Having dealt with the model I then devote the rest of the chapter to the 
conceptual ‘package’ of the study. While some concepts are defined here, the 
intention was mainly to give a decent finish to the chapter to indicate the 
conceptual package with which I entered the field. 
 
                                                 
 
4 For my purposes I have formulated this as “ A model of the Implementation Variable 
Clusters”. 
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Chapter 3 deals with the methodological aspects of the research: design of the 
study, instruments and data collection, data analysis and interpretation. Worth 
the reader’s note is the fact that in a study like this (as informed by our model) 
we have to deal with different environments: the policy environment; the 
implementation environment; and the performance environment. Those 
environments require that the study be divided into at least two arenas: the 
policy arena and fieldwork, both in terms of data collection and data analysis. In 
terms of research in general one might have policy formulation studies, 
implementation studies, and evaluation studies. In implementation studies, 
which this research project is, you always have to refer to the two other 
environments, though with differing emphasis on either. In this particular study I 
have placed more emphasis on policies and their implementation. However I 
have not ignored the performance environment. 
 
Chapter 4 takes the reader to and through the field of adult education in the 
Limpopo Province. This chapter, as the heading “ What the field says” suggests, 
provides its ‘thick description’ through the eyes of the field itself. It presents the 
voice of the field5 on a number of issues: policy, the ABET council, meetings, 
roles, the ABET sub-directorate, government or departmental support and 
piloting. Of course when you have the knowledge and understanding of the local 
idiom, customs and traditions and their distortions6, you have more. For example 
when, as researcher, you are requested to stop the tape. The one important point 
with this thick description is that it is supposed to leave the reader with little or 
no doubt about the state of the art ‘on the ground’. This is important because the 
question “Policy implementation for whom?” for me will always remain a 
significant one in policy studies. More so in the changing context in which 
South Africa finds itself. The country has to compete globally while at the same 
time trying to deal with the legacy of Apartheid – the huge neglect in almost all 
spheres of life. That including education, especially adult education. 
 
Against the background provided by Chapter 4, we then report on the 
“Documentary Foundation” in Chapter 5. After a general introduction, the first 
part concerns what we have decided to call “Background Documents”. These are 
documents that have framed policy in various areas, including education, in 
South Africa: The South African Constitution, the Reconstruction and 
Development Programme (RDP), the National Education Policy Act (No. 27 of 
1996), the South African Qualifications Authority Act (No. 58 of 1995). The 
second part looks at the National ABET Policy Documents. These are the Policy 

                                                 
 
5 Read Holland ,  J. and Blackburn,  J. (eds) 1998. Whose Voice? Participatory Research and 
Policy Change . London: Intermediate Technology Publications. 
6 To use Mamphela Ramphele’s expression from her book: Steering by the Stars: Being 
Young in South Africa. 2002.. Cape Town: Tafelberg Publishers.   
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Documents on ABET (1997) and the National Multi-year Implementation Plan 
(1997)7. These are regarded as the framework for adult education policy in the 
provinces. Part three concentrates on the provincial ABET documents, and for 
the Limpopo Province there is only one: the Provincial Multi-year 
Implementation Plan (1998). 
 
In short, Chapter 5, exposes the reader to policy standards and resources which, 
when read together with Chapter 4, makes it possible for the reader to begin 
forming his or her own ideas and even formulating questions. 
 
Both Chapters 4 and 5 are the basis for Chapter 6 which I have decided to call 
the “discussion” chapter. The structure of this chapter has been determined by 
our adopted model of the implementation variable clusters elaborated on in 
Chapter 2. The presentation is in three parts. The first part deals with issues to 
do with policy: resources and standards. The question here is what are the policy 
messages and what actually happens to them. The second part concerns itself 
with what I have called the ‘intervening area’ in Chapter 2. The variable clusters 
here are communication, enforcement, political conditions, economic and social 
factors, dispositions of implementors, and the implementing agency. The third 
part concerns itself with some issues in the performance area: goal attainment, 
efficiency, constituency satisfaction, clientele responsiveness and system 
maintenance. 
 
Chapter 7 is about conclusions, recommendations and reflections. A few of 
these can be mentioned here. With regard to policy documents a few points 
stand out. These documents are scarce as one moves from the high offices to 
where the difference should be felt – in the field. Secondly where documents are 
available, they are not being read or read sufficiently. As a result there is little or 
no debate about what ABET should be like in the Province. But more 
significantly, there are some structural discontinuities brought about by 
constitutional arrangements that constitute ‘blocks’ in the implementation 
process. For example, while policy formulation is a national competence, policy 
implementation is a provincial competence. Though not obvious, there are very 
huge discontinuities in that arrangement. When these discontinuities are not 
taken seriously we are likely to continue complaining about lack of 
implementation forever without knowing where the problem is.  
 
In what I have called the intervening area there needs to improve 
communication, enforcement and the motivation of implementors amongst other 
things. But while there is an ABET sub-directorate, there is no implementing 
agency to drive the process. As argued in the main text the ABET sub-

                                                 
7 And later of course the ABET Act (No. 52 of 2000). 
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directorate was supposed to be the nucleus of such an agency that would bring 
together various relevant sections into one operational unit. As of now the sub-
directorate operates in splendid isolation. Related to this is the fact that the sub-
directorate, staffed as it is (three staff members only), is just overwhelmed with 
a lot of functions. An understaffed sub-directorate like that and the absence of an 
implementation agency, together with the overwhelmingness of duties and 
functions which is a necessary consequence, lead to a situation where 
implementors at the lower levels (regions, districts and ABET centres) are left to 
themselves. This explains the negative dispositions of these officials towards the 
symbols of bureaucracy – the department of education itself and head office 
senior officials. It is felt at those levels that governmental and departmental 
support could be improved. But more than that I think a stronger adult education 
implementation agency would be in a position to compete for more resources in 
the context of all the competition with other areas in education.  
 
To conclude, I have here provided only just the tip. The reader will find more in 
the main text. 
 
The last part of the chapter is about my own reflections regarding the theoretical 
model, the research questions and the research itself. That is, where I found the 
model helpful and where I thought it could be improved; whether the research 
was able to answer the research questions; and lastly about methodological 
issues, the role of a research conducted in this manner and some interesting 
experiences in the research. 
 



 

 

 
SAMENVATTING 

 
 

….we kijken uit naar de dag dat we met trots wereldwijd verslag zullen doen van 
onze resultaten en ons zullen voegen bij landen als Cuba, Nicaragua, India, 

China, Mexico, Brazilië en Tanzania die eerder grote stappen vooruit zetten in 
het geven van onderwijs en training aan volwassenen in hun land. 

 
(A Multi-year Implementation Plan for Adult Education and Training, 

1997, p. vi) 
 

 
Dit zijn de woorden van de eerste Adjunct Directeur-Generaal Voortgezet 
Onderwijs en Training458 van de nieuwe regering van Zuid-Afrika in het 
voorwoord van de bovengenoemde beleidsnota. Wereldwijd verslag doen kan 
natuurlijk alleen als er ergens een begin is. Dat begin werd gemaakt door een 
project459 genaamd National Educational Policy Investigation (NEPI) 
uitgevoerd tussen december 1990 en augustus 1992. Het project werd afgesloten 
met drie belangrijke beleidsopties: een geintegreerd onderwijs en training 
systeem (a); een overheidsvoorziening om diverse onderwijsbeleidsterreinen te 
coördineren (b); en een gecentraliseerd tweede kans systeem (c). Uiteindelijk 
viel de keus op een geintegreerd onderwijs en training systeem dat later leidde 
tot de ontwikkeling van een nationale kwalificatie structuur (National 
Qualifications Framework, afgekort tot NQF, see Annex 1). 
 
Na stevige debatten, consultaties en participatie van alle betrokken organisaties 
en sleutelfiguren in het veld van de volwasseneneducatie werd een beleidsnota 
over basis educatie ontwikkeld (1997). Deze beleidsnota werd positief 
ontvangen en alom gezien als een product van brede en zorgvuldige inspraak 
rondes. En, zoals men wellicht zal zien in het hoofdstuk waar deze nota 
besproken wordt, zowel deze beleidsnota over de basis educatie als de eerder 
genoemde Multi-year Implementation nota zijn (of waren?) veelbelovend voor 
het veld van de volwasseneneducatie. In beide zien we de goede bedoelingen 
terug volgend op het ter ziele gaan van de Apartheid. Het citaat aan het begin 
van deze samenvatting vormt een indicatie voor de hoop en het optimisme na 
het afscheid van deze veelbesproken periode in de Zuid-Afrikaanse 
geschiedenis. Die hoop en dat optimisme vormen de basis voor de goede 
bedoelingen. Echter de grote vraag is “Hoe komen we van deze 

                                                 
458 Dr Ihron Rensburg. 
459 Verschillende onderzoeksgroepen onderzochten diverse onderwijsvelden, waaronder de 
volwasseneneducatie. 
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beleidsvoornemens die algemeen als goed worden beschouwd tot de 
implementatie ervan?”.  
 
Deze studie vormt een poging om met het implementatie probleem om te gaan. 
Specifieker gezegd: het gaat over kwesties die zich voordoen bij de 
implementatie van beleid. Ik heb in deze studie gekeken naar de implementatie 
van het volwasseneneducatie beleid in Zuid-Afrika en heb de Limpopo 
provincie460 als casus gebruikt. De belangrijkste onderzoeksvraag voor deze 
studie was derhalve:  
 
“Welke zijn de meest belangrijke kwesties die zich voordoen bij 
beleidsimplementatie in de Limpopo provincie in Zuid-Afrika?”  
 
Het onderzoek beoogt een bijdrage te leveren aan een beter begrip en 
waardering van het “implementatie fenomeen” om iets toe te voegen aan de 
ontwikkeling van gecontextualiseerde, effectieve and innovatieve implementatie 
strategieën in de volwasseneneducatie. De onderzoeksaktiviteiten leidden 
uiteindelijk tot deze dissertatie die zeven hoofdstukken bevat. 
 
Hoofdstuk 1 betreft een introductie van het onderzoek door middel van een korte 
schets van de geschiedenis van Zuid-Afrika, met name wat betreft politieke en 
onderwijskundige ontwikkelingen. Vervolgens worden de specifieke 
achtergronden en kenmerken van de Limpopo provincie behandeld, waaronder 
de omvang, de bevolkingssamenstelling, alsmede de stand van zaken op het 
gebied van de economie en de onderwijssector. Dit wordt gevolgd door de 
formulering van de doelen van de studie en de belangrijkste onderzoeksvragen. 
Een interessante paragraaf van dit hoofdstuk is paragraaf 1.5. Daar wordt de 
opwinding en de grote verwachtingen beschreven die volgden op de neergang 
van de Apartheid. Paragraaf 1.7 gaat over de relevantie van deze studie. Deze 
paragraaf eindigt met de volgende belangrijke ‘waarschuwing’ van Weiss 
(1980): “Onderzoek heeft …. een nuttige bijdrage te leveren, echter deze 
bijdrage is van beperkte aard.”. Deze waarschuwing is tijdens het gehele 
onderzoek in mijn achterhoofd als een belletje blijven rinkelen. 
 
Het theoretische raamwerk van het onderzoek wordt gepresenteerd in hoofdstuk 
2. Het eerste gedeelte van dit hoofdstuk wordt gevormd door de geschiedenis 
van het implementatie onderzoek. Het is goed om hier te vermelden dat ik werd 
aangetrokken door de Amerikaanse literatuur over implementatie, omdat op een 
bepaald manier de eerder genoemde opwinding en het optimisme na de val van 
de Apartheid in Zuid-Afrika te herkennen viel in de Amerikaanse droom van een 
nieuwe samenleving van begin jaren zestig. In die tijd kondigde president na 

                                                 
460 Tot 2002 nog Northern Province genoemd. 
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president wetten af om de Amerikaanse samenleving te bevrijden van alle 
kwaden, zoals rassendiscriminatie en segregatie, dakloosheid, werkloosheid, 
armoede, gezondheidsproblemen en onderwijsachterstanden. Bijvoorbeeld in 
1966 bracht de federale Economic Development Administration (EDA) een 
programma naar voren om nieuwe banen te scheppen voor werklozen, terwijl in 
1967 President Lyndon Johnson een nieuw programma aankondigde met als 
belangrijkste doelstelling het bouwen van huizen voor de armen. Tamelijk 
hoogstaande principes werden geformuleerd en optimisme hing in de lucht. 
Echter aan het eind van het decennium werd duidelijk dat de meeste 
doelstellingen niet gehaald werden. De meeste programma’s faalden of hadden 
gefaald. Dit verschijnsel trok de aandacht van sociale wetenschappers - 
sociologen, politicologen en wetenschappers op het gebied van het 
overheidsbeleid en de organisatiekunde. Ik zal hier verwijzen naar relevante 
literatuur. 
 
Om te beginnen bespreek ik drie studies van respectievelijk Derthick (1972), 
Murphy (1971) en Kaufman (1973) om de lezer inzicht te geven in - wat ik 
noem - ‘het begin’ van implementatie studies. Deze drie leggen de basis voor het 
gehele raamwerk van mijn onderzoek. In het tweede gedeelte van het hoofdstuk 
bouw ik voort op dit begin van implementatie studies door enkele theoretische 
visies op implementatie de revue te laten passeren. Ik richt me op Pressman en 
Wildavsky (1973) en Bardach (1977) die schrijven over implementatie in termen 
van respectievelijk de complexiteit van gezamenlijke actie en opgevat als een 
soort spel. Dit wordt gevolgd door de discussie van enkele implementatie 
modellen, te weten het Nakamura en Smallwood model, het Mamanian en 
Sabatier model, en het Van Horn en Van Meter model. De laatsten noemen dat 
zelf “The Implementation of Intergovernmental Policy”461. 
 
Interessant in dit hoofdstuk is - behalve wat de lezer voor zichzelf zal ontdekken 
- wat Pressman en Wildavsky opmerkten over de vroege dagen van de 
implementatie studies. Alhoewel ze Derthick’s boek als een uitstekend boek 
beschouwden, ontbrak volgens hen in deze studie een diepgaande analyse van 
het implementatie vraagstuk zelf.  
Over deze vroege dagen merkten ze op: “In de afgelopen jaren werd er veel 
gediscussieerd over implementatie echter weinig onderzocht. ....klachten over 
implementatie leidden lang niet altijd tot serieuze pogingen om dit probleem 
voldoende te analyseren.” (1973: p. xiii). 
 
In het huidige Zuid-Afrika, tijdens de periode van dit onderzoek (2000 – 2003), 
wordt er veel geklaagd over implementatie en vooral het gebrek eraan. Hoewel 
we recent langzamerhand enkele serieuze pogingen zien om met het 

                                                 
461 Ik heb dit zelf “A model of Implementation Variable clusters” genoemd. 
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implementatieprobleem om te gaan (Young and Kraak, 2001; Jansen and Sayed, 
2001), bleef ik toch met de vraag van Pressman en Wildavsky zitten hoe men nu 
in een onderzoek het implementatie fenomeen zou moeten behandelen. Het 
eerder genoemde model van Van Horn en Van Meter gaf hier een zekere 
richting aan.  
Na de bespreking van dit model wijdde ik de rest van het hoofdstuk aan het 
definiëren van enkele implementatie concepten en het conceptuele raamwerk 
van mijn studie. Met deze “bagage” startte ik het empirische gedeelte van mijn 
onderzoek. 
  
Hoofdstuk 3 betreft de methodologische aspecten van mijn studie: 
onderzoeksontwerp, onderzoeksinstrumenten en data verzameling, data analyse 
en interpretatie. Belangrijk voor de lezer is te weten dat we in een studie als deze 
(voortvloeiend uit ons raamwerk) met verschillende soorten domeinen te maken 
hebben: het beleidsdomein, het domein van de implementatie, alsmede het 
domein van de uiteindelijke resultaten (performance environment). Deze 
domeinen vereisen dat de studie wordt onderverdeeld in tenminste twee arena’s: 
de beleidsarena en het veldwerk, beide in termen van data verzameling en data 
analyse. In algemene onderzoekstermen krijgt men te maken met beleidstudies, 
implementatie studies en evaluatie studies. In een implementatie studie zoals dit 
onderzoek, dient men altijd te verwijzen naar de twee andere domeinen, zij het 
met verschillende nadruk op elk. In deze specifieke studie heb ik meer de nadruk 
op het beleid en de implementatie ervan gelegd, zonder overigens de 
performance environment in zijn geheel buiten beschouwing te laten. 
 
Hoofdstuk 4 begeleidt de lezer naar en door het veld van de 
volwasseneneducatie in de Limpopo provincie. Dit hoofdstuk, zoals de titel 
“Wat het veld zegt” al aangeeft, biedt een “thick description” bekeken door de 
ogen van het veld van de volwasseneneducatie zelf. De stem van het veld462 
wordt gepresenteerd op tal van thema’s zoals beleid, de Provinciale Advies Raad 
voor de Volwasseneneducatie (ABET Council), vergaderingen, rollen, het 
Provinciale Departement voor de Volwasseneneducatie, de nationale overheid, 
departementale ondersteuning en proefprojecten (piloting). Als men bekend is 
met het locale idioom, de heersende gewoonten en tradities inclusief de 
vertekeningen463 ervan, zie je en hoor je als onderzoeker meer. Bijvoorbeeld als 
men als onderzoeker wordt verzocht om de cassette-recorder uit te schakelen. 
Een belangrijk punt dat gepaard gaat met deze “thick description” is dat 
hiermee de lezer meer inzicht verwerft in de stand van zaken betreffende de 
praktijk van de volwasseneneducatie. Dat is belangrijk omdat de vraag  
                                                 
462 Lees Holland, J and Blackburn, J. (eds.) 1998. Whose voice? Participatory Research and 
Policy Change .London: Intermediate Technology Publications. 
463 Om Mamphela Ramphele’s uitdrukking te gebruiken in haar boek: Steering by the stars: 
Being young in South Africa. Cape Town: Tafelberg Publishers (2002). 
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“Beleidsimplementatie voor wie?” in beleidstudies voor mij altijd een hele 
cruciale zal zijn, vooral in de veranderende situatie waarin Zuid-Afrika zich op 
dit moment bevindt. Dit land moet concurreren op globaal niveau en 
tegelijkertijd een manier vinden om met de erfenis van Apartheid om te gaan – 
de vergaande verwaarlozing in alle sectoren van de samenleving, niet in de 
laatste plaats in het onderwijs en speciaal het onderwijs aan volwassenen. 
 
Tegen de achtergond zoals beschreven in hoofdstuk 4, gaan we vervolgens in 
hoofdstuk 5 in op essentiële beleidsdocumenten. Na een algemene introductie, 
wordt in het eerste gedeelte op de achtergrond documenten ingegaan. Dit zijn 
wetten en nota’s die het beleid in Zuid-Afrika in verschillende sectoren hebben 
bepaald zoals het onderwijs: De Zuid-Afrikaanse grondwet, het Reconstruction 
and Development Programme (RDP), de wet op het nationale onderwijsbeleid 
(nr 27 van 1996), en de South African Qualifications Authority Act (nr. 58 van 
1995). Het tweede gedeelte van dit hoofdstuk behandelt de beleidsnota’s op het 
gebied van de volwasseneducatie. Dit zijn de Policy Documents on ABET (1997) 
en het eerder genoemde Multi-year Implementation Plan (1997)464. 
Kort gezegd geeft hoofdstuk 5 de lezer inzicht in de beleids-standaarden en 
hulpbronnen (financiën, professionele capaciteit etc.) die samen met hoofdstuk 4 
hem of haar in staat zullen stellen om een eigen mening te vormen en tevens 
mogelijk vragen zou kunnen ontlokken. 
 
Hoofdstuk 4 en 5 samen vormen de basis voor hoofdstuk 6 dat ik het discussie 
hoofdstuk heb genoemd. De structuur van dit hoofdstuk wordt bepaald door het 
geadopteerde model van de implementation variable clusters zoals uitgewerkt in 
hoofdstuk 2. Het geheel wordt in drie delen gepresenteerd. Het eerste gedeelte 
gaat over beleid: hulpbronnen en standaarden. De vraag is wat zijn de 
beleidsboodschappen (policy messages) en wat gebeurt er uiteindelijk mee. Het 
tweede gedeelte betreft dat wat ik in het tweede hoofdstuk de “intervening 
area” heb genoemd. De variable clusters zijn hier: communicatie, controle op 
de uitvoering (enforcement), politieke omstandigheden, economische en sociale 
factoren, kenmerken van de uitvoerders van de implementatie en de organisatie 
verantwoordelijk voor de implementatie (implementation agency). Het derde 
gedeelte behandelt enkele vraagstukken op het gebeid van de “performance 
environment” zoals: goal attainment, efficiëntie, tevredenheid van de 
verschillende organisaties en diensten, client gerichtheid en systeem onderhoud. 
 
Hoofdstuk 7 bevat conclusies, aanbevelingen en reflecties. We noemen hier 
enkele. Met betrekking tot beleidsdocumenten valt het volgende op te merken. 
Deze documenten zijn schaars, vooral als men afdaalt van de head offices naar 
de regio’s en de districten. In de tweede plaats als documenten beschikbaar zijn, 

                                                 
464 En later natuurlijk de ABET Act (Nr. 52 van 2000). 
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worden ze niet gelezen of niet voldoende gelezen. Het resultaat is dat er weinig 
of geen debatten worden gevoerd over hoe de volwasseneneducatie er in de 
Limpopo provincie uit zou moeten zien. Maar wat nog belangrijker is, is dat er 
structurele discontinuïteiten bestaan veroorzaakt door grondwettige regelingen 
die blokkades veroorzaken in het implementatie proces. Bijvoorbeeld, terwijl 
beleidsformulering een nationale bevoegdheid is, valt implementatie onder de 
verantwoordelijkheid van de provincies. Echter er bestaan, hoewel niet altijd 
zichtbaar, aanzienlijke discontinuïteiten in deze taakverdeling. Als deze 
discontinuïteiten niet serieus worden genomen, gaat het klagen over het gebrek 
aan implementatie eindeloos door zonder te weten waar precies het probleem 
ligt. 
 

Wat betreft de “intervening area” dient, naast andere zaken, vooral de 
kwaliteit van de communicatie, de controle op de uitvoering van 
beleidsplannen en de motivatie van diegenen die de implementatie 
uitvoeren, verbeterd te worden. Hoewel het Provinciale Departement voor 
de Volwasseneducatie (ABET Sub Directorate) bestaat, is er geen 
implementatie dienst (implementation agency) om het proces te 
begeleiden en te volgen (monitoring). Zoals in de dissertatie wordt 
aangeven zou de ABET Sub Directorate de spin in het web van zo’n 
implementation agency dienen te vormen met draden naar alle relevante 
sectoren. Tot op de dag van vandaag echter opereert de ABET Sub 
Directorate in “splendid isolation”. Desalniettemin is het belangrijk te 
vermelden dat dit departement, slechts beschikkend over drie stafleden, 
overspoeld wordt door een veelvoud aan taken. Een dergelijk 
onderbezette afdeling zonder implementation agency, gepaard gaande met 
schier eindeloze taken en functies, leidt noodzakelijkerwijs tot een situatie 
waar de uitvoerders van de implementatie op de lagere niveaus (regio’s, 
districten en ABET - centra) aan hun lot worden overgelaten. Dit verklaart 
de negatieve houding van veel professionals in het veld ten opzichte van 
de symbolen van de bureaucratie - het onderwijs departement zelf en de 
leidinggevende senior staf. Op diverse niveaus in het veld wordt alom 
gevoeld dat de overheids- en departementale ondersteuning dient te 
worden verbeterd. Maar er is meer nodig. In mijn ogen zou een sterkere 
“implementation agency” kunnen zorgen voor het aanboren van diverse 
hulpbronnen over de hele breedte van het onderwijsveld. 

 
Ik concludeer dat ik in deze samenvatting slechts het tipje van de sluier heb 
opgelicht. De lezer zal meer vinden in de dissertatie zelf. 
 
In het laatste gedeelte van hoofdstuk 7 reflecteer ik op het onderzoek. Dit betreft 
het theoretische model, de onderzoeksvragen en het onderzoeksproces zelf.  
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Ik ga nader in op de verdiensten van het gebruikte theoretische model en hoe dit 
model mogelijk verbeterd zou kunnen worden. Vervolgens de kwestie of de 
onderzoeksvragen beantwoord konden worden. En ten slotte komen 
methodologische punten aan de orde, zoals de specifieke rol van een dergelijk 
onderzoek. Als laatste bespreek ik enkele interessante ervaringen opgedaan 
tijdens het onderzoek.  
  





 

 

 
 

LIST OF ABBREVIATIONS AND ACRONYMS 
 

ABE: Adult Basic Education 
AET: Adult Education and Training 
AETASA: Adult Educators and Trainers Association 
ABET: Adult education and Training 
ANC: African National Congress 
CATE: Council for Adult Training and Education  
CES: Chief Education Specialist 
CEP:  Continuing Education Programme 
CGB: Centre Governing Body 
COSATU: Congress of South African Trade Unions 
DCES: Deputy Education Specialist 
DET: Department of Education and Training 
DOE: Department of Education 
EDA: Economic Development Administration 
EMIS: Education Management Information Systems 
ESEA: Elementary and Secondary Education Act 
ETQA: Education and Training Quality Assurer 
FET: Further Education and Training 
GET: General Education and Training 
GEAR: Growth, Employment and Redistribution 
HEDCOM: Heads of Education Department Committee 
HET: Higher Education and Training 
HOD: Head of Department 
HRD: Human Resource Development 
HUD: Housing and Urban Development 
JET: Joint Education Trust 
LSM: Learning Support Materials 
MEC: Member of the Executive Committee 
MYIP: Multi-year Implementation Plan 
NABABET: National Advisory Board on ABET 
NEPI: National Education Policy Investigations 
NGO: Non-governmental Organisation 
NILLD: National Institute for Lifelong Learning Development 
NLC: National Literacy Coalition 
NQF: National Qualifications Framework 
OBE: Outcomes-based Education 
PALC: Public Adult Learning Centre 
PILLD: Provincial Institute for Lifelong Learning and Development 
PPMC: Provincial Project Management Committee 
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PROLIT: Project Literacy 
RDP: Reconstruction and Development Programme 
RUG: University of Groningen (Netherlands) 
SACE:  South African Council for Educators 
SACP: South African Communist Party 
SANLI: South African National Literacy Initiative 
SAQA: South African Qualifications Authority 
SMME: Small, Medium and Micro Economic Enterprises 
SOVENGA: Sotho, Venda and Tsonga 
UNIN: University of the North (S.A.) 
USOE: United States Office of Education 
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