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SUMMARY

fhis study assesses public participation in public policy making
by way of a case study approach. The Regional Education Boards
and the Regional Services Council form part of the case study
evaluation of public participation in public policy making. In
essence, a structural-functionalist analysis of the two cases
is given. From this approach this study points ocut what the
activities of the two institutions are, what services they render
and the policy measures with which they are engaged in. This is
imperative becéuse'by way of an analysis, the extend to which
the public is alloﬁed to participate in the polidy making

process, with reference to the two institutions, is determined.

Before the assessment of the two cases a conceptual framework
pertaining to public participation in public policy making is
given. ‘In this conceptual framework the different typologies,

policy levels, participants and the modes of public participation

in public policy making are highlighted.

In earlier years public participation in public policy making was
simply seen as being confined to voting turn-out. As the study
of public policy making expanded the operational definition of
public participation was broaden to include activities such as

campaigning, handing petitions to members of parliament,



attending political meetings, writing letters to communication
media, written representations submitted to a minister and
protest action. Thus, as the study of public policy making
expanded it became clear that separate participation modes exist
because the activities which emanates from the implementation of
public policy differ systematically in the requirements it place

on the citizens.

What is significant of this thesis is that it proposed a
nine-point criteriological model for effective participation in
public policy making. Each criterium is analyzed in depth and
it is indicated how important it is for effective public

participation in public policy making.
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OPSOMMING

Hierdie studie bepaal publieke deelname in openbare beleidmaking
by wyse van 'n setwerklike benadering. Die Onderwysstreekrade
en die Streekdiensterade vorm deel van hierdie evaluering van
publieke deelname in openbare beleidmaking. Vir hierdie
benadering word 'n strukturieél - funksionele uiteensetting van
die werkswyse en beleidsmaatreéls van die twee instansies gegee.
Hierdie uiteensetting is belangrik omrede, deur middel van ’n
analiese, daar bepaal word tot watter mate die publiek deel
uitmaak van die beleidmakingsproses ten opsigte van die twee

instansies.

Voor die uiteensetting van die setwerklike benadering word ’n
raamwerk met betrekking tot die konsepte wat van toepassing is
op publieke deelname in openbare beleidmaking, gegee. 1In hierdie
raamwerk word die verskillende tipologieé€, beleidsvlakke,
deelnemers en die verskillende maniere van publieke deelname in

die openbare beleidmakingsproses, uitgebeeld.

In vroeér jare was publieke deelname in o@enbare beleid gesien
as bloot deelname aan verkiesings. Namate die studie van

openbare beleid uitgebrei het, het die operasionele definisie van
publieke deelname groter geword om aktiwiteite soos petisies aan

parlementslede, bywoning van politieke vergaderings, briewe aan



kommunikasiemedia, geskrewe voorleggings aan ministers en
protesaksies in te sluit. Dit het derhalwe duidelik geword dat
daar verskillende maniere is betreffende publieke deelname omrede
die aktiwiteite wat vloei uit die implementering van openbare

beleid in verskillende gemeenskappe, verskillend is.

Wat die studie merkwaardig maak is dat dit 'n nege-punt

kriteriologiese model vir effektiewe publieke deelname in die
openbare beleidmakingsproses voorstel. Elke kriteria word in
diepte ge-analiseer en dit word uitgewys hoe belangrik dit vir

effektiewe publieke deelname in die openbare beleidmakingsproses

is.
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SUMMARY

This study assesses public participation in public peolicy making
by way of a case study approach. The Regional Education Boards
and the Regional Services Council form part of the case study
evaluation of public participation in public policy making. In
essence, a structural-functionalist analysis of the two cases
is given. From this approach this study points out what the
activities of the two institutions are, what services they render
and the policy measures with which they are engaged in. This is
imperative because by way of an analysis, the extend to which
the public is allowed to participate in the policy making

process, with reference to the two institutions, is determined.

Before the assessment of the two cases a conceptual framework
pertaining to public participation in public policy making is
given. In this conceptual framework the different typologies,
policy levels, participants and the modes of public participation

in public policy making are highlighted.

In earlier yvears public participation in public policy making was
simply seen as being confined to voting turn-out. As the study
of public policy making expanded the operational definition of
public participation was broaden to include activities such as

campaigning, handing petitions to members of parliament,



(xii)

attending political meetings, writing letters to communication
media, written representations submitted to a minister and
protest action. Thus, as the study of public policy making
expanded it became clear that separate participation modes exist
because the activities which emanates from the implementation of
public policy differ systematically in the requirements it place

on the citizens.

What is significant of this thesis is that it proposed a
nine-point criteriological model for effective participation in
public policy making. Each criterium is analyzed in depth and
it is indicated how important it is for effective public

participation in public policy making.
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(xiii)

OPSOMMING

Hierdie studie bepaal publieke deelname in openbare beleidmaking
by wyse van 'n setwerklike benadering. Die Onderwysstreekrade
en die Streekdiensterade vorm deel van hierdie evaluering van
publieke deelname in openbare beleidmaking. Vir hierdie
benadering word 'n strukturieél - funksionele uiteensetting van
die werkswyse en beleidsmaatreels van die twee instansies gegee.
Hierdie uiteensetting is belangrik omrede, deur middel van 'n
analiese, daar bepaal word tot watter mate die publiek deel
uitmaak van die beleidmakingsproses ten opsigte van die twee

instansies.

voor dié uiteensetting van die setwerklike benadering word ’n
raamwerk met betrekking tot die konsepte wat van toepassing is
op publieke deelname in openbare beleidmaking, gegee. In hierdie
raamwerk word die verskillende tipologieé, beleidsvlakke,
deelnemers en die verskillende maniere van publieke deelname in

die openbare beleidmakingsproses, uitgebeeld.

In vroeér jare was publieke deelname in openbare beleid gesien
as bloot deelname aan verkiesings. Namate die studie wvan

openbare beleid uitgebrei het, het die operasionele definisie van
publieke deelname groter geword om aktiwiteite soos petisies aan

parlementslede, bywoning van politieke vergaderings, briewe aan



(xiv)

kommunikasiemedia, geskrewe voorleggings aan ministers en
protesaksies in te sluit. Dit het derhalwe duidelik geword dat
daar verskillende maniere is betreffende publieke deelname omrede
die aktiwiteite wat vloei uit die implementering van openbare

beleid in verskillende gemeenskappe, verskillend is.

Wat die studie merkwaardig maak is dat 4dit 'n nege-punt

kriteriologiese model vir effektiewe publieke deelname in die
openbare beleidmakingsproses voorstel. Elke kriteria word in
diepte ge-analiseer en dit word uitgewys hoe belangrik dit vir
effektiewe publieke deelname in die openbare beleidmakingsproses

is.
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CHAPTER 1

GENERAL INTRODUCTION

1.1 GENERAI, BACKGROUND

The general assumption is that the right to make policy is in
the hands of those who have the power and resources to
formulate policy and ensure its implementation. Indicative of
this assumption is that the government and its institutions play
a central role in the formulation of public policy. These
institutions assume that when a policy has bheen adopted and money
has been appropriated for the policy as well as when the
activities designed to implement the policy has been carried
out, the effects of the policy would be felt by society and
the effects would be those intended by the policy. However,
it ought to be understood that an issue cannot always be
solved by passing a law and appropriating money for a
particular service and hope that the issue would be solved. If
a critical analysis of the principles implicit in public
participation in policy-making is formulated then one will
come to the conclusion that the intention of a policy is not

always in congruence with the desires of those to whom the



policy is intended. Essentially, the public should be drawn
into the policy-making arena in an attempt to formulate
policies that are in congruence with the desires of those to
whom the policy is intended. The reason for this is that the
problem in public policy-making manifests itself when public
policy is not in congruence with the desires of those

to whom the policy is intended. It has been experienced in
countries like South-aAfrica that when such a situation occurs
then the result is almost inevitably, political conflict.

In an IPSA research report Mark Swilling (1989:34) of the
Centre for Policy Studies of Wits University shows the
profoundness of non-public participation where he indicates
that between 1987 and 1989, 1589 people died in peolitical
conflict. Swilling (1989:34) indicates that the most salient
underlying dynamic is not as often assumed, a revolutionary or
quasi-revolutionary aim of making the black areas ungovernable
in order to install alternative authority in liberated areas,
but rather that the turmcil was a reaction of the community
leaders to the fact that all their attempts to inform or to
negotiate with officials about a range of serious grievances

had been ignored and rejected.

Thus, from a community perspective, there is a definite desire

and willingness to participate in public policy-making. The
__—'-—_.'

problem is, the extend and the manner by which the public will

be allowed to participate in the process of public policy-.
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It must however be understood that public participation in public
policy making is a complex issue. Van Zyl Slabbert (1989:15)
indicates: "It is a matter of strategy and not of principle."

Hence, the theory concerning public participation in public

policy making will be analysed from a critical point of view by

adopting the normative approach which refers to generalisations

as to how phenomena should or are supposed to be in order to be

effective. Because of this complexity the following dilemmas

will have sericus contention in this thesis:

- Should public participation in public policy making be

expanded or curtailed ?

— Ought public policy making be executed by a public institution
or by the public or should it be made by a combination of the

two ?

— Should public institutions to actively participate in policy
change or only to play a passive, advisory role and leave
campaigns, negotiations and statements to elected political

representatives ?

1.2 OBJECTIVES OF THIS STUDY

The primary objective of this thesis is to identify and point out
some avenues and the extend to which the public is allowed to

participate in public policy making at local level. In order to



realise this goal the operations of two institutions

will come under scrutinization in this thesis.

These two institutions are the Regional Education Boards which
operates within the spheres of the Department of Education and
Culture Service (ex Administration: House of Representatives) and
the Western Cape Regicnal Services Council. Although these two
institutions are incompatible as far as rendering a service to
the community is concerned, the aim is not to draw a comparative
analysis but rather to show the extend to which the public is
allowed to participate in the policy making process within these
institutions. The two institutions have been identified as
institutions by which the public can participate in

policy making at local level. In order to illuminate on such
participation a structuralist - functionalist analysis of the two
institutions will be given. It will encompassed the historical
backgrounds, compositions, requirements of membership, powers and
duties of the two institutions. Thereafter it will be shown how
public participation in policy making is operaticnalised in these
institutions in terms of the services they render and the

responsibilities with which they are endowed.

Another objective of this thesis is to recommend a
criteriological model for effective public participation in
public policy making. This criteriological model is based on a
nine point plan which sets out the criteria for effective

participation in public policy making. Each criterium will be



described and explained in-depth and it will be shown how it may
have an effect upon public policy making and the role which the
public could play in that regard. The problems which the model
may have on public policy making as well as the solutions will
also be discussed to prove the value which the model may have for

public policy making.

1.3 RESEARCH METHODOLOGY

In terms of the methodology of carrying out the research it needs
to be pointed out that in-depth literature studies will be
undertaken. Varjous articles in joufnals by various writers will
be analysed. Books as well as acts of parliament, which are
applicable to the study at hand, will be consulted. In this way
the relevant information will be obtained to facilitate this

thesis.

1.4 OUTLINING THE THESIS

In order to meet the above research objectives, the thesis is

structured accordingly

Chapter one provides a general background to the study as well

as explaining the objectives and research methodology.

Chapter two will focus on a conceptual framework for public



policy making wherein the various terminology pertaining to
public policy making and public participation in policy making

will be analyzed.

In chapter three an overview of the Regional Education Boards

will be given by means of a structural-functionalist analysis.

Chapter four will give an overview of the activities of the
Western Cape Regional Services Councils also by means of a

structural-functionalist analysis.

An Analysis of public participation in public policy making with
reference to the Regional Education Boards and Western Cape

Regional Services Council is the focus of chapter five. In this
chapter a nine-point criteriological model for effective public

participation in public policy making will be analyzed.

The thesis concludes with an assessment of public participation
in public policy making. The primary emphasis of the conclusion
will be based on what materialized in practice with reference to
the two institutions namely, the Regional Education Boards and

the Regional Services Councils.
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CHAPTER 2

PUBLIC POLICY MAKING : A CONCEPTUAL FRAMEWORK.

2.1. INTRODGCTION

In this chapter the focus is placed on conceptualising public
policy making and public participation. The emphasis is placed
on the fact that it would be unacceptable to advocate only on
definitions of public policy making and public participation in
policy making because an understanding of the concepts in its
entirety would then be restricted. It is for this reason that
the typologies and the different policy levels of public policy
making will be explained in order to obtain an in-depth

knowledge of public policy making.

It needs to be understood that public participation in public
policy making is one specific area of public policy making.
The aim of the conceptualisation of public participation in
public policy making is to point out the role the public could
play in shaping public policy. Inter alia, the modes of
public participation, which entails participating through
interest groups, voting in elections and referendums as well

as through violence and protest action, are highlighted.

Tt will also be seen in this chapter that there are specific



reasons why the public participate in public policy making.
Although there are limitations to public participation in
public policy making, it will be analysed whether the advantages,
points to the fact that in order to have an acceptable policy,

public participation in public policy making is inevitable.

2.2 CONCEPTS

For the purpose of putting the conceptual framework in

perspective a few concepts regarding public policy making will,

as a point of departure, be analysed.

2.2.1 PUBLIC POLICY

Meyer (1990:9) is of the opinion that in order to understand
what is meant by the term public policy it is firstly

"

important to know what is meant by the term "policy".

The term policy may be used quite broadly, such as "the policy
of the National Party" or "South African foreign policy".
However, Anderson (1979:2) succinctly points out that in
general the term "policy" is used to designate the role

of some actor (an official or government agency)} or set of
actors in a given area of activity. So, for Anderson the

behaviour of a public functicnary can be described as policy.

David Easton in Dye (1972:1) broadens the term "policy" by



saying that it does not only include the behaviour of a
public functionary but also the authoritative allocation of
values for a society. Moreover, Dye (1972:1) is of the
opinion that policy is what governments choose to do or

not to do.

Anderson (1979:2) points out that there is a rough accuracy in
Dye’'s definition in the sense that government may choose to
allocate services or choose not to allocate services. However,
he stresses that Dye’s definition does not adequately recognise
that there may be a divergence between what governments decide
to do and what they actually do. In this respect it needs
to be emphasized that governments do many things which may
include the appointment of personnel which cannot be taken as
policy. Anderson (1979:4) is consequently of the

opinion that one may understand the concept of policy

better if it is broken down into a number of categories,
being; public policy making, policy decisions, policy
statements, policy outputs, policy outcomes and policy

analysis.

2.2.2 PUBLIC POLICY MAKING

Cloete (1981:4) identified policy making as cone of six
enabling functions of administration and he emphasises that

when an objective in the public sector is made known it is
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usually said that a policy has been set and the activities
which precedes the announcement of the policy is known as
policy making. Activities and actions will as a logical
consequence follow the implementation of public policy. In
this regard Anderson (1979:3) congrues with Cloete where the
former defines public policy making as a proposed course of
action of a person, group or government within a given
environment providing obstacles and opportunities which the

policy was supposed to utilise and overcome.

2.2.3 POLICY DECISIONS

Policy as decisions of government is referred to by Dror in
Wissink (1990:2) as "momentous choices'. In this instance
policies are seen as orders of the government which are
instituted at a given moment. The implementation and the lifting
of the state of emergency can be cited as examples in this
instance. Anderson (1979:4) even go as far as to define
policy decisions as decisions made by public officials that
authorize or give direction and content to public policy

actions.

2.2.4 POLICY STATEMENTS

Policy statements fall somewhere between purpose statements

and goal statements. The reason why it falls between purpose
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and goal statements is that it includes executive orders and
decrees, administrative rules and regulations as well as
statements and speeches by public officials indicating the
intentions and goals of government and what will be done to
realize them. It can thus be said that policy statements are
the formal expressions or articulations of public policy

(Anderson, 1979:5}).

2.2.5 POLICY OUTPOUTS

Here policy is seen as what government actually delivers as
opposed to what it has promised or has authorised through
legislation which includes the payment of cash benefits, the
delivery of goods or services and or the enforcement of rules
(Hogwood and Gunn, 1984:16). Policy outputs are therefore the
activities actually done in pursuance of policy decisions and
statements. Anderson (1979:5) simply says that it is that
what a government do as distinguished from what it says that

it will do.

2.2.6 POLICY OUTCOME

Policy outcomes are the consequences for society, intended or
unintended, that flow from action or inaction by government

{Anderson, 1979:5). When one looks at policy outcomes one
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necessarily look in terms of what the policy has achieved.
Hogwood and Gunn (1984:17) is of the opinion that thinking of
policy in terms of cutcomes may enable one to make some
assessment of whether the stated purpose of a policy appears
to be what the policy is actually achieving. In this policy
parameter questions would be asked such as: ."Do the

policy increase personal security and contentment? Does it
reduce individual initiative?" These questions may be
difficult to answer, but Anderson (1979:5) points out that the
aim is to know whether the policies accomplished what they are

intended to accomplished.

2,2.7 POLICY ANALYSIS

Policy analysis, writes Dye (1972:1), is finding out what
governments do, why they do it and what differences it makes.
In Dye’s view all definitions of policy analysis boils down
to the same phenomenon, that is, the description and
explanation of the causes and consequences of government
action. Dye’s definition emphasizes the role of analysis in
increasing knowledge of government action and he also points
out that analysis may help policy makers to improve the
quality of public policy (Dye, 1972:108). Thus, the aim of
policy analysis is to provide policy makers with information

to exercise reasoned judgement in finding solutions to policy
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problems. In this connection Quade in Wissink (1990:22) says
that: '"policy analysis is any type of analysis that generates
and presents information in such a way so as to improve the

basis for policy makers to exercise their judgement."

2.3 TYPOLOGIES OF PUBLIC POLICY MAKING

Four typologies of public policy making could be distinguish.
These are, requlatory policies, distributive policies, self

regulatory policies and redistributive policies.

2.3.1 REGULATORY POLICIES

According to Wissink (1990:4) regqulatory policies are aimed
towards restricting, controlling or placing limits oh the
activities or behaviour of groups and individuals, which could
be interpreted as the reduction of freedom or discretion,

even delimiting the right and freedom or discretion to act.

On the one hand regulatory policies would set rules of general
behaviour on the monopolisation of private or particular
services while on the other hand the effect of requlatory
policies could be to protect the general public or consumers
for example, the Socuth-African Bureau of Standards

(Wissink:1990:5).
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2.3.2 DISTRIBUTIVE POLICIES

Wissink (1990:4) postulates that distributive policies refer
to the distribution of goods, services or benefits to groups
or individuals in the population. Distributive policies
involve the use of public funds to assist particular groups

for example, the general tax rebate for married couples.

2.3.3 SELF REGULATORY POLICIES

Detectable examples in this category of policies is for
example, the Maize and Meat Control Board as well as the
licensing of professional occupations. These examples
indicates that self requlatory policies are designed for the
protection or promotion of specific group interest

(Wissink:1990:5).

2.3.4 REDISTRIBUTIVE POLICTIES

Wissink (1990:5) points out that policies which usually
involve the reallocation or redistribution of resources or
benefits amongst groups and individuals are the most difficult
to ensure. One example is the tax rebate for senior citizens.
The main difficulty is the resistance to change amongst those

in prosperous positions.



15

2.4 LEVELS CF POLICY MAKING

In order to have a clearer view of public policy making one
have to understand the levels in which it occcurs. Hanekom
(1987:11) points out that there are different policy levels
and the levels could be compared to an inverted triangle [see
figure 1] with policy flowing from the top level (political
policy) to a second or intermediate level (government policy)
and from the second to the third (executive policy) and from
the third to the fourth level (administrative policy).
Although each level represent one aspect of a particular
policy they are interrelated and therefore the different levels

cannot be separated.
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FIGURE 1, : LEVELS OF PUBLIC POLICY MAKING

POLITICAL POLICY

(GENERAL AND IDEALISTIC)

GOVERNMENT POLICY

(SOMEWHAT MORE SPECIFIC

THAN POLITICAL POLICY)

EXECUTIVE POLICY

(MORE SPECIFIC THAN

GOVERNMENT POLICY)

ADMINISTRATIVE POLICY

({DETAILED)

SOURCE = ADAPTED FROM : HANEKOM, S.X (1987:11)
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2.4.1 POLITICAL POLICY

Political policy originates within a political party. Wissink
(1990:6) is of the opinion that political party policies are
those which pose to solve contentious issues and problems of
society and are emotive, general and idealistic. When a new
party comes to power the likelihood of policy changes will be
great. In this regard it could be expected that services
will either be restricted or extended. Essentially, services
will still be provided as exemplified by Cloete (1981:62)
where he says that telephone services will have to be provided
irrespective of which political party is in power but one
party (old one) could give priority to the rural areas whereas
the new one could give preference to the urban areas. Thus
political policy is the policy advocated by a particular

political party regarding a specific issue.

2.4.2 GOVERNMENT POLICY

Government policy is regarded by Hanekom (1987:190) as the
policy of the political party in power. It is somewhat more
épecific than political policy and determines the make-up of
the government of thé day (Wissink:1990:6). Government policy
are reflected in areas such as population development, energy

development and science research programmes.
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2.4.3 EXECUTIVE POLICY

While government policy is more specific than political
policy, executive policy is more specific than government
policy. Executive policy is determined by the political
office-bearers assisted by or working in conjunction with high
ranking public officials and are concerned with the setting of
priorities and with the compilation of the budget

{Hanekom, 1987:10). At the executive level policies become
more concrete and specific in nature. In this connection
Wissink (1990:6) mentions that on this level the brocad goals
of policy are translated into working objectives and

priorities.

2.4.4 ADMINISTRATIVE POLICY

According to Hanekom (1987:10) administrative policy pertains
to the policies on important issues such as the income and
expenditure of a particular government department, inclusive
of stores, the provision, development, utilisation and
maintenance of personnel, devising organisational structures
suitable for executing government policy and establishing
appropriate arrangements for control and checking with a view
to determining efficiency and effectiveness. Administrative

policy are operational of nature and could deal with trivial
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matters such as office routine work which does not affect
government or executive policy. However, it pertains to what
Wissink (1990:7) proclaims: 'the how, what, when and where
resources should be deployed to obtain the objectives which

were set in the executive stage".

2.5 MODELS_OF PUBLIC POLICY MAKING

In order to obtain a better understanding of public policy making
one have to look and to analyze the various categories or models
of public policy making. It must be understood that a unigue
model does not exist because basically each model helps one to
understand different phenomena of public policy making. The
models of public policy making can be grouped into two different
categories i.e descriptive models and prescriptive models

(Hanekom, 1987:30).

The descriptive approach to public policy making seeks to portray
an analysis of the process of public policy making and is
manifested when one talks about the way in which participants in
public policy making solve a problem and to what extent they take
cognisance of the factors involved in policy making (Hanekom,
1987:30). As according to Henry (1975:246) this approach
would include models such as the elite model, the group model,
the systems model, the institutional model and the functional

process model.
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On the other hand the prescriptive approach to publie¢ policy
making, which include models such as incrementalist,
rationalist and the mixed scanning model, is concerned with an
analysis of the outputs and impact of policy (Henry, 1975:252).
Henry’s point goes hand in hand with Hanekom (1987:30) who
contemplates that the prescriptive approach is concerned with
normative theory i.e. how the participants in public policy
making ought to act. Proponents of this approach would therefore
ask questions such as whether a policy has reached its desired
objective and what the effect of the policy was on the people for
whom it was intended to be. It is for this reason that Henry
(1975:252) goes on to say that the prescriptive approach is
concerned with how to improve the content of public policies and

the ways in which they are made.

2.5.1 DESCRIPTIVE MODELS

This study is in essence a descriptive approach towards public
policy making at local level. It assesses public participation
in public policy making firstly in education and secondly in

local government. For this reason it is appropriate to discuss
the various descriptive policy making models. Dye (1987 : 20)

clssify the following descriptive policy making models

- elite model;

- group model;
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!

systems model;

institutional model; and

functional process model.

2.5.1.1 ELITE MODEL

The elite model postulate that a small elite group is responsible
for formulation of public policy, that this group acts in an
environment characterised by apathy and distorted information and
that they have to govern a large ill-informed public (Henry,
1975:246). The principal point which should be understood in
this connection is that public policy is viewed as the preference
of an elite group. In this regard Dye, (1987:29) points out that
elites shape mass opinion on public policy more than masses shape
elite opinion and that public officials and administrators merely
carry out the policies decided upon by the elite. Thus, the
policy flow, as far as the elite model is concerned, would follow

a downward trend.

2.5.1.2 GROUP MODEL

The group model seeks to incorporate the notion of democracy in
public policy making which the elite model ignores. This is so
because the group model is in operation when individuals with

common interest band together to press their demands upon
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government (Dye, 1987:24). Essentially, a bridge is established
between an individual and government through the advancement of

public policy by means of a group.

With the group model one can consider the case of two or more
groups advancing representations to government. The possibility
that each group can exert equal influence is remote because of
their size, value norms which might be different and their
interest which they may have in society. The influence which any
interest group presents would have a direct influence on public
policy making. This is essentially so because Dye, (1987:24) in
his postulate of the group model stresses that the outcome of
public policy is the equilibrium reached in the struggle between

groups.

2.5.1.3 SYSTEMS MODEL

According to the systems model of public policy making, inputs
from the external environment such as community needs and
problems serve as the basis for action by a policy maker (Henry,
1975:233). This view is supported by Hanekom (1987:32) who
mentions that through intensive debate, compromise and consensus,
decisions are taken on either to alleviate problems

or to satisfy needs. Hence, through this model the desires of
the public, which could be termed as inputs are converted by the

policy makers into outputs i.e. policy. It is for this reason
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that Henry (1975:248) postulates that concepts such as feedback,
inputs and outputs are major elements of the systems model as it

conceives of the policy making process as cyclical.

2.5.1.4 INSTITUTIONAL MODEL

The basic premis of the institutional model is that public policy
is authoritatively determined, and enforced by government
institutions {(Dye, 1987:18). What Dye seeks to bring out is that
public policy is the product of institutional activities as far
as the institutional model is concerned. According to Hanekom
(1987:32) the importance of the institutional mocdel is to

be found in the possibility of formulating uniformed policy which
is given legitimacy by the legislator, thereby ensuring
legislative monopoly in deciding what the policy maker wants to
do with the community. Thus, the institutional model ensures the

legality of a policy.

2.5.1.5 FUNCTIONAL PROCESS MODEL

Anderson (1979:20-21) points out that the functional process

model assumes consideration of :

—~ alternative solutions;

- participants in policy making and execution;
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- adjudicatory measures to ensure adherence to the law;
- Jjudgement pertaining to the success or failure of a single
policy; and

- adaptation of legislatory measures.

Thus, according to the above advocacy of Anderson, the functional
process model would concern itself with the functional activities
as well as the procedures involved in public policy making. The
model is useful in the sense that clarity could be obtained
regarding specific functional activities involved in the
formulation of public policy {(Hanekom, 1987:31). In view of the
fact that this study will analyze the functions and process of
public policy making the functional process model will be use as

the primary policy model in this research.

2.6 NORMATIVE GUIDELINES FOR PUBLIC POLICY MAKING

Certain conditions or requirements are necessary under which
policy making has to take place. Such requirements, if fully
adhered to, is necessary so that the legitimacy and the impact
of the policy could not be undermined. The following are

requirements for effective public policy making.

2.6.1 POLITICAL SUPREMACY

The institutions necessary for the existence and operation of
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public administration are created by law (Baxter, 1984:75).
Therefore, the powers of administration depend upon the law.
Public authorities hence derive their authority from the law
and they can only render services as what by law they are
empowered to render. Public authorities cannot decide at
random which community needs are to be satisfied and which
policies are to be implemented. In this regard it needs to be
noted that the Republic of South-Africa Constitution Act, 1993
(Act 200 of 1993) explicitly indicates that Parliament is the
highest policy making authority in the country which implies
that all policies has to be ratified by Parliament before it
can be implemented. Thus, political supremacy implies that

all acts must be ratified by Parliament.

2.6.2 PUBLIC ACCOUNTABILITY

A feature of the activities of public institutions lies in its
accountability to the public. Stanyer and Smith in Coetzee

(1987:77) observes:

"at its most elementary, public accountability simply
requires that public bodies give an account of their
activities to other people and provide justification of
what has been done in terms of other pecople’s values,

in a way that private bodies do not."
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The implication of Stanyer and Smith’s observation is that
public officials, as implementors of public policies, are
accountable for their official actions to their superiors, the
legislators and the public. This generally means that the
effects of a policy whether positive or negative ought to be

justified by public officials.

2.6.3 TENETS OF DEMOCRACY

According to Cloete (1981:24) democracy can be described as
government of the people, for the people and by_the”pggg}gl

Although this might be an acceptable definition of democracy

it does not express every tenet because for democracy to

prevail people should have_spec}f}g rights and freedoms.
There should be freedom of movement, freedom of speech,
freedom of the media as well as freedom to investigate the
activities of public functionaries. 1In a democratic state the
public has to observe the implementation of public policies
and continuously express their views and opinions because

silence will normally be interpreted as signifying approval

{Cloete: 1981:26).

2.6.4 FATRNESS AND REASONABLENESS

In their endeavour to promote the welfare of the community

public officials should always be fair and reasonable in their
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dealings with citizens regardless of sex, race, language or
religion. Each citizen should receive the same benefit of a
particular policy. Public policies should be implemented so
as to prevent that harm is being done to individuals in which
connection Cloete (1981:29) maintains that fairness and
reasonableness is ensured by officials who display integrity
in their work rather than by applying strict control measures

and penal provisions in law and regulations.

2.6.5 BALANCED DECISIONS

Decisions taken by a public official will be accepted as being
balanced if he takes all aspects of a matter fully into
account (Cloete, 1981:29). Hence, the implementation of all
public policies should be preceded by thorough investigation
so as to ensure that the impact which it may have on
individuals, either directly or indirectly, be balanced.

Where a policy does not prescribe exactly what procedures to
follow, but allows an official to exercise his discretion in a
matter, then the official should ensure that his decisions are

consistent.

2.7 RATIONALE OF PUBLIC PARTICIPATION IN POLICY MAKTING

An inherent feature of the principle of democracy is, rule by

the people which for Keim in Pennock and Chapman (1975:1)
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1mp11es part1C1pation because to rule carries the understated

condition: to take part. A democratic condition would
therefore successfully be achieved if partic¢ipation in public
policy making is part of the administration of public affairs.

The responsibility to participate however, rest entirely on

each and every citizen which means that the citizen has to

observe the act1v1t1es of publlc authorities continuously and

to express his or her views thereon.

2.7.1 DEFINITION

Cunningham in Bernhardt (1989:31) points out that citizen

participation is the direct participation of ordinary citizens

in public affairs whlch ‘means that c1tizen partlclpation is

the posse551on by the ordlnary 01t1zen of more direct control

over deC131on maklng in matters that affect the community

The citizen may part1c1pate both for his perscnal interest or

public interest. In this regard citizens participate in law

enforcement and education services as well as participating by
being members of consumer boards and other interest groups.

Verba and Nie (1972:2) defines public participation“in public

pollcy making as those act1v1t1es by private 01t1zens that are

more or less directly almed at 1nfluen01ng the ‘selection of

governmental personnel or the actions they take to influence

governmental dec151ons The authors concur that their
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definitiogris narrow because they only stress that public

participation is aimed at influencing governmental decisions

and do not focus on political discussion and media attention.

Hanekom (1987 : 33) attempts to give a broader conception of
public participation in policy making. However, he does
not give a clear cut definition of public participation

in public policy making. He says:

"Public participation is the equivalent of man’s
involvement with the authorities when paying taxes,
exercising the franchise, becoming a member of a
political party, expressing his views in writing on
governméntal matters in letters to newspapers or by
chance meeting an elected member of a legislative

institution" (Hanekom: 1987:33).

Hanekom (1987:33) even goes further to say that public
participation in public policy making include matters such as
a two-way exchange of information between the public and the
authorities, the inclusion of members of the public in
rendering services or meetings of public institutions open to

the public.

Thus, Hanekom presents an analysis of how public
participation in public policy making could take place. It
boils down to the point that public participation in public

policy making is a many-sided process and that it involves the
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interest of people from a broad perspective. This perspective
implies that the implementation of public policies could be
undertaken by public institutions in conjunction with the
voluntary co-operation of the public in order to implement a
policy which would benefit a community in its entirety. (See

figure 2).

FIGURE 2 : PARTICIPATION IN PUBLIC POLICY MAKING

PUBLIC INSTITUTIONS

PUBLIC POLICY r

PARTICIPATION

CITIZENS : INTEREST GROUPS

SOURCE : ADAPTED FROM VERBA AND NIE (1972:12)
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2.7.2 PARTICIPANTS IN THE POLICY MAKING PROCESS

Various individuals, institutions and committees
participate in the policy-making process of South-Africa.
These variety includes Parliament, the political office-
bearers, public officials, commissions of enquiry, interest
groups as well as the public in general. However, Hanekom
distinguishes between types of participants within which

parameters these variety could be allocated.

Firstly, he distinguish between official and unofficial
policy-makers; the former having legal authority such as the
Legislature, Executive and public institutions and the latter
having no legal authority, such as interest groups (Hanekom:

1987: 21).

Secondly, he distinguish between primary and secondary policy-
makers; the former having direct constitutional authority and is
not dependent on any public institution for example Parliament
while the latter includes state departments which are dependent
on Parliament to iﬂitiate their actions (Hanekom:1987:21). 1In
terms of Hanekom’s exposition the following model (Figure 3)

depicts the variety of participants in their specific types:



32

FIGURE 3 : PARTICIPANTS IN PUBLIC POLICY MAKING

OFFICIAL UNOFFICIAL
PARTICIPANTS PARTICIPANTS
PRIMARY Parliament

POLICY-MAKERS
Political Office-

Bearers
SECONDARY Public Officials Interest Groups
POLYICY-MAKERS
Commissions of General Public
Enquiry

SOURCE : ADAPTED FROM HANEKOM, S.X. (1987:23)

It is evident from the above scenario that there are different
types of participants which presupposes the notion that they will
have different roles but even though the roles may differ all
participants do have a significant influence in the policy-making
process. The roles of the specific participants will now be

discussed.
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2.7.2.1 POLITICAL OFFICE-BEARERS

When referring to political office-bearers as participants in
the policy-making process then one refers to the role of a
minister. A minister is a primary participant in

the policy-making process. A minister is appointed by

the President and has to perform a variety of functions

which includes; as Hanekom and Thornhill (1983:195) points
out: "answering to Parliament for all the actions or inactions
of the executive institutions entrusted to him." A minister
is therefore under obligation to accept final responsibility

for the department under his auspices.

According to Hanekom (1987:22) a minister is primarily
responsible for policy-making in that he has to introduce
draft legislation to Parliament as well as to making decisions
that are not of the highest political significance which would
require ratification from Parliament. Lord Boyle’s

statement in Hanekom and Thornhill (1983:196) that "a minister
should not be seen as a person who is against permanent
administration but rather as an integral part of the
administrative and policy-making process'" significantly sums up

the role of the political office-bearer in policy-making.

Apart from being part of the administrative and policy-making
process in particular a minister also has to promote the

interest of his political party (Hanekom: 1987:23). He will
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have a hand in the formulation of his party’s political
policies. But unlike ordinary party members, as a minister,
Bernhardt (1989:55) argues that he is an executive official
who has to execute the policies of his party. In order to
eradicate political friction a minister has to see that the
execution of his party’s policies has to be in harmony with

government policy in general.

2,7.2.2 PUBLIC OFFICIALS AS PARTICIPANTS

Unlike the position of a minister, a public official is not
accountable to an electorate. Hanekom (1987:24) points out
that in practice, the execution of public policies is
dependent upon the support of public officials. Hanekom’s
view is shared by Bernhafdt (1989:56) where the latter
mentioned that public officials act as principal advisers to
a minister where policy-making is concerned. This supporting
role of public officials is inherent in a seven folded policy
function as advocated by Hanekom where he says that public

officials are:

- policy innovators;

- policy advisers;

— policy formulators;
- policy implementers;

— policy monitors;
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-~ policy analysts; and

- policy evaluators (Hanekom, 1987:24).

2.7.2.2.1 ROLE AS POLICY TINNOVATOR

As career officials public officials are afforded the opportunity
to acquire knowledge about their specific administrative
environment and the functions of their departments. When changes
occurx, public officials have to, with due respect to the
knowledge they have acquired, be adaptable and creative. This
is so because as Hanekom (1987:26) points out that in order to
reduce administrative bottle-necks and deficiencies and to
perform in an acceptable efficiency parameter, public officials
have to create and define situations to meet the challenges of

new demands.

Thus, the innovation function of public officials entails the
constructive utilisation of human imagination with a view to

create a better future.

2.7.2.2.2 ROLE AS POLICY ADVISOR

Hanekom (1987:26) maintains that in order to be implementable
a policy ought to be realistic, which means that public

officials should provide the elected political office-bearer
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with complete facts and advice on the possible practical
implications of specific policy alternatives. The transfer of
complete facts and advice is only attainable when the public
official is fully conversant with the policy of the government
of the day, the views of opposition parties and the needs of
societal groups. To this end McKeough in Hanekom (1987:26)
states: "The senior civil servant should not be indifferent

to the ends a government undertakes to serve. He should not
refrain from pressing upon his minister his own conception of
broad policy. He should not be coldly objective in indicating
alternatives. He should not merely be the registrar of facts."
Essentially then, the public official dominates the advisory
area through the fact finding, analysis and recommendation
side of policy-making. The quality of his advice and hence
the actual policy depends on his ability to, willingly,
undertake independent research in the political, social and
economic sphere so as to provide sound advice to his political

superiors.

2.7.2.2.3 ROLE AS POLICY FORMULATOR

As policy formulators public officials are responsible for
drafting and revising legislation which include the drafting
of minutes and briefs for committee or ministerial meetings

(Hanekom, 1987:27). So, as formulators public officials play
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a contributory role in the policy-making process. Public
officials do not have final authority on policy decisions
because that rests with the political office-bearers. It
should be pointed out however, that the place of the public
official is not of lesser importance to that of the political
office-bearer but rather, the two perform hand in hand in the

execution of public policy.

2.7.2.2.4 ROLE AS POLICY IMPLEMENTER

According to Hanekom (1987:56) public policy becomes
significant only when implemented, usually by the appointed
public official who originally formulated the policy. This
gives one reason to conclude that policy implementation takes
place after it has been authorised by the political office-

bearer.

The success of the actions of the public official firmly rests
on the phenomenon of whether or not he identifies himself with
the policy aim of the Legislature. One can therefore concur
with Hanekom (1987:56) where he mentions that the official’s
decisions pertaining to policy implementation are limited to
decisions that correspond toc the political policy of the

government of the day.

Notwithstanding this limitation, when implementing policies
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public officials have direct power. 1In this connection
Hanekom (1987:57) argues that because of the complexities of
modern government and administration public officials are
granted the right to exercise discretion in the execution of
policy. Public officials are thus in a position to delay the
the implementation of policy or even only to partially
implemént it as it would befit the community and the

government of the day.

2.7.2.2.5 ROLE AS POLICY MONITOR

Policy monitoring is usually concerned with facts pertaining
to the policy after adoption and implementation. Hanekom
(1987:28) points out that in the monitoring phase the public
official has a two-folded function. Firstly, a public
official has to compare results with intentions. Secondly, a
public official has to obtain policy-relevant information that
will enable him to advise the political office-bearer on
policy results with a view to adapting existing policy or
devising policy alternatives. Hence, the aim of policy
monitoring is to see that the policy is in congruence with

its original intenticns.

2.7.2.2.6 ROLE AS POLICY ANALYST

Policy analysis goes hand in hand with policy monitoring. In
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policy monitoring the public official would compare results
with intentions while in policy analysis Hanekom (1987:69)
explicitly indicates that the public official has to bring it
to the political office-bearer’s attention that the observable
results are not in accord with original intentions. In octher
words, through policy analysis, the public official is
afforded the opportunity to determine policy inadequacies and
to bring such inadequacies to the attention of the political

office-bearer.

2,7.2.2.7 ROLE AS POLICY EVALUATOR

It is important to take cognisance of the fact that after a
policy has been implemented it is necessary to determine
whether the policy has indeed had the effects intended by the
policy-maker and also whether it has had unintended effects of
a positive or negative nature (Hanekom : 1987:88). This is in
essence what is meant by the evaluation of public policy.

what this imply is that policies are evaluated by public
officials with a view to adjusting or terminating existing
policies or devising new policies if it is found by public
officials that particular policies does not serve intended

purposes.

2.7.2)%  THE ROLE OF COMMISSIONS OF ENQUIRY

In South-Africa a commission of enquiry is usually appointed
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by the President of which a Supreme Court judge serves as

chairperson.

According to Pennock and Chapman (1975:174) commissions of
enquiry are appointed to consider matters of major national
importance in circumstances where a degree of independence
outside the field of party political controversy is required.
Investigations and the formulation of recommendations would
therefore be a considerable aspect of the working sphere of a
commission of enquiry. Pennock and Chapman (1975:184) sums up
the primary role of a commission of enquiry as a participant in

the policy-making process as follows:

"Sometimes a government does not have sufficient
information to formulate more than vague policy
generalisations until a Commission has appreciated the
situation by exposing what it regards as relevant
facts and recommendations which, even though not
necessarily fully accepted, may enable the government
to develop its own ideas with a greater degree of

rationality and coherence."

Taking the above point of Pennock and Chapman into account it
is important to note that the principal significance of a
commission in the policy-making process is that people other
than officiql policy-makers serve on thém which ensures a
fresh approach to a matter which is being in?estigated. This

-
in effect aims to eradicate the possibility of prejudice in its
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investigations. Moreover Bernhardt (1989:59) points out that
a commission of enquiry has the opportunity to obtain evidence
from all interested or affected individuals or groups which

may not be possible through another means.

Apart from the above-mentioned benefits which a commission of
enquiry have for the policy-making process it also has some
draw-backs. In this connection Bernhardt (1989:60) indicates
that it is expensive and time-consuming as well as that the

most it can do is to make recommendations.

2.7.3 MODES CF PARTICIPATION

The conceptualisation of public participation in public policy
making typifies how public participation could take place. There
are however, specific modes, that is, areas in which public

part1c1pat10n in policy making takes place. 1In this connection

oy

- Goldsmith (1980: 69) p01nts out that one have{dlrect.partlclpatlom
and,;ndlrect partlclpatlon. Dlrect partlclpati;ﬂhlncludes areas
such as participating in interest groups, political protest and
violence. Ipdirect participation is seen as to represent

activities such as voting in elections and referendums as well

as expressing views in newspapers.

2.7.3.1 INTEREST GROUPS

Groups amalgamate either formally or informally to constitute
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an interest group with the aim of furthering homogeneous
objectives (Botes, 1978:183). According to Evans (1974:28)
interest groups seeks to influence Parliament, political
office-bearers and public officials by oral or written
representations (via the media and correspondence) supplying
information, attacking proposed measures trying to persuade or
protesting. Thus, the main thrust behind the activities of
interest groups is to influence the trend and content of public

policy.

Froman in Dye (1972:283) found that where interest groups are
stfonger a larger number of special privileges and advantages
will be granted by state constitutions. Froman’s studies
revealed that the stronger the interest group, the greater the
length of the constitutions, the greater the number of
amendments adopted. It is therefore clearly evident that
interest groups do have the capacity to influence public
policy. Some interest groups include; political parties,
professional and occupational groups, the business sector,

sports, cultural and religious organisations.

2.7.3.1.1 POLITICAL PARTIES

Political parties are among the principal interest groups in
the policy-making process. According to Bernhardt (1989:47)

the chief aim of any political party is to gain control,
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either by its unaided efforts or in collaboration with other
parties, of the government administration in a particular
political system and therefore, of government policy. It is
usually the party’s principles which emanates from party
members that are converted into policy and then find its way
to the community. Thus, a political party serves as an
important mechanism for the sifting, articulation and ultimate
inclusion of the needs and demands of its members in the

policy agenda.

In South-Africa a variety of political parties exist. These
parties often come in conflict on issues such as welfare
programs, public housing, business requlation and labour
legislation. It is for this reason that Anderson (1979:43) is of
the opinion that the demands of the parties will have important

policy implications on governmental decisions.

2.7.3.1.2 PROFESSIQONAL AND OCCUPATIONAL GROUPS

Many professions and occcupations have an association or
council that protect members’ interest and ensures that they
carry out their pro