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ABSTRACT 

 

Since the democratic regime was introduced in South Africa in 1994 increased attention 

has focused on the representation of women in the public service. This has been 

motivated by the need to address the inequities women, among others, experienced 

during the apartheid era. Since 1994 a strong legal and policy framework has been in 

place to ensure that women are adequately represented and treated as equals to their male 

counterparts. Affirmative action is the official programme used by the government to 

ensure that, among other things, women are fast tracked into the public service.  

This thesis examines the extent to which women are represented in provincial 

government and the possible barriers, if any, confronting them in their career 

advancement. A mixed-method approach incorporating both quantitative and qualitative 

data is used in this study. The quantitative data was accessed via the Department of 

Public Service and Administration (DPSA) PERSAL database, which keeps 

comprehensive records of personnel practices in the public service. Quantitative data is 

used to assess the number of women employed in the provincial public service measured 

against the targets set in the White Paper on Transformation in the Public Service. 

Qualitative data is in the form of structured interviews used to assess the barriers 

confronting women in the public service. The findings are also supported using existing 

documentation.  

This study reveals that affirmative action is a necessary measure to ensure that 

disadvantaged groups are better represented. There have been significant improvements 

in the number of women employed in the overall public service. But although greater 

portions of women are employed in the public service, they are not sufficiently 

represented in decision-making positions. The study also uncovers some interesting 

barriers that impede the career prospects of women. The study concludes that the 

language of representative bureaucracy underpins affirmative action policies. Affirmative 

action focuses on passive representation and targets.  However, it can also be noticed that 

there is a shift towards empowerment, through active representation.  
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CHAPTER 1 

INTRODUCTION TO THE STUDY 

1.1 Background and motivation 

South Africa has a long history of racial and gender discrimination against the majority of 

the population. During the apartheid era discrimination was at its peak. White Afrikaner 

males dominated the public service and excluded blacks, women and the disabled, who 

were marginalised and stereotyped. The public service was thus a powerful tool for the 

apartheid government to exercise its discriminatory policies against the majority of the 

population. Prior to 1994 women in South Africa were not provided with any 

opportunities equal to men, especially in terms of employment, and even more so in 

managerial and decision-making posts. About a century ago, the public service was 

almost exclusively a male domain and women seldom held any managerial or decision-

making posts (Naff, 1994:507). Discrimination was not only racial, but also gendered. 

Due in large part to its discriminatory policies, the apartheid government lacked 

legitimacy and credibility among its citizenry.   

When the African National Congress (ANC) came to power it became necessary 

to transform the public service to ensure the legitimacy and credibility of the state. This 

included transforming the staff composition of the public service. Representativeness is a 

key foundation upon which the post-1994 non-racist, non-sexist and democratic South 

Africa is founded (RSA, 1995). The new democratic government introduced affirmative 

action policies and programmes to spur the transformation process. Affirmative action is 

part of a broader strategy of transformation and general government development 

policies. The goal of affirmative action in South Africa is to create a representative and 

equitable workforce, and to provide opportunities to those who have been historically 

disadvantaged by discriminatory laws and practices. It has, however, not gone 

unchallenged. No other publicly debated policy has created widespread controversy such 

as affirmative action and its preferential treatment of blacks, women and other previously 

disadvantaged groups as a means to overcome discrimination. This controversy has led to 

debates between those who support the policy and those who question it.  
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Discrimination along the lines of gender in South Africa has not been as visible 

and widely condemned as racial discrimination; however, it has resulted in patterns of 

significant disadvantage. Gender differences and power relations are a major cause of 

inequality between men and women (Mehta, 1996:801). The present democratic 

government denounces discrimination and provides women with opportunities to advance 

and empower themselves in employment through affirmative action programmes (Mello 

and Phago, 2007:145). In order to facilitate the transition and democratic process, it is 

necessary to transform the civil service and ensure that women are represented in the 

government bureaucracy. The public service was reconfigured to reflect the demographic 

makeup of the country so that it became representative of the South African citizenry 

(Ndletyana, 2008:77). Representativeness is a means to ensure that different perspectives 

are addressed and a heterogeneous society is created and accepted. The enabling 

legislation on affirmative action fosters the ideals of gender equality and classifies 

women as a category of the previously disadvantaged. Globally gender equality focuses 

on women. This is due to women being socially, economically and politically 

disadvantaged in most societies (Hassim, 2003:505).  

1.2 Problem statement 

Women have made a significant contribution in South African politics; however, it has 

often gone unnoticed. Despite the inauguration of democracy and the establishment of a 

non-racist and non-sexist state, which is the mandate of the ANC and the new political 

ethos of the country as a whole, persistent discrimination continues (Deane, 2005; 

Ndletyana, 2008). Various pieces of legislation exist to protect and promote women in 

the public service; however, gender imbalances still need to be addressed. The 

significance of women’s representation in the public service follows from a number of 

observations that indicate that prior to 1994 women’s representation in this area was 

remarkably low. This is verified by statistics that indicate that in 1995, a year after the 

democratic dispensation was established, the public service employed 1 267 766 people, 

of which 48,79% were women and 51,21% men. Of this total, a negligible 274 women 

were employed at the senior management level (Milne, 2009:980). In light of this, 

extensive research has been conducted on affirmative action and racial representation, but 

not enough on women in the public service and the barriers confronting them in their 
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careers. This study therefore focuses on the representation of women, focusing 

particularly on the area of provincial government.  

 The focus is on women in provincial government because this level of 

government has an important role to play in the decision-making processes of public 

affairs in South Africa. Also, given that this is a master’s mini-thesis, it was deemed 

appropriate and feasible to focus on the nine provincial governments instead of all the 

national departments or the more than 260 municipalities at the local government level, a 

study of which would have been impracticable. 

1.3 Objectives of the study 

The objective of this study is to determine the level of women’s representation in 

provincial government. The study also evaluates whether women have advanced to senior 

positions and identifies the barriers, if any, women have encountered in their pursuit of a 

management career in the provincial public service. 

1.4 Research questions  

Given the issue of women’s representation in the public service, the research questions 

used to define the research objectives are as follows: 

1. What is the rationale and motivation behind affirmative action reform? 

2. What has been the main achievement of such reform in terms of women’s 

representation in provincial government with regard to numerical targets? 

3. To what extent have women been integrated into managerial positions with regard 

to numerical targets? 

4. What are the barriers that limit the advancement of women into managerial and 

decision-making positions in provincial government?  

1.5 Research design and methodology  

1.5.1 Research design 

Babbie and Mouton (2001:74) define a research design as ‘a plan or blueprint of how you 

intend conducting the research’.   
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The study addresses descriptive and exploratory research questions. The first, 

second and third research questions are descriptive. The first question outlines the 

rationale and motivation behind affirmative action. The second and third research 

questions use quantitative data and aim to establish the progress made towards equitable 

women’s representation in the public service and the extent to which they are represented 

in management. The fourth research question is exploratory and assesses the barriers that 

impede the career prospects of women using in-depth qualitative data.  

An important distinction in research has to be made between the type and source 

of data. Two types of data exist, namely primary and secondary. Primary data is raw data 

collected by the researcher, whereas secondary data involves the use of existing and 

processed data. Another distinction can be made between the types of data sources, i.e. 

numerical or textual data. Numerical data is given in the form of numbers and statistics. 

Textual data comes from documents, texts, interviews and transcripts. Although data 

comes in these two forms, this does not mean that both forms cannot be used in a single 

study or that textual data cannot be transformed into numerical data. This study uses a 

combination of primary and secondary data. The primary data is obtained from 

interviews and the secondary data obtained from the Department of Public Service and 

Administration (DPSA) PERSAL database, which keeps comprehensive records of 

personnel practices in the public service. The findings are furthermore supported with 

existing documentation.  

1.5.1.1 Time frame 

Time is a critical aspect in the design and execution of research. This research uses a 

longitudinal time frame, which studies observations over an extended period of time 

(Babbie and Mouton, 2001:49). Longitudinal studies fall into three categories, namely 

trend studies, cohort studies and panel studies. Trend studies focus on studying changes 

over time (Babbie and Mouton, 2001:93). For the purposes of this research, a trend study 

was adopted. The study focuses on a seven-year period from 2000 to 2007, due to the 

availability of data. Data is analysed at three-year intervals, i.e. in 2000, 2004 and 2007. 

Data had to be requested from the DPSA and follows a tedious process. The available 

data to address the research questions could only be obtained up to 2007. This however, 

does not limit the study as the findings can be used to predict future trends.   
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1.5.2 Methodology 

All research requires a methodology in order to reach conclusions. Research 

methodology focuses on ways to produce and analyse data, processes, tools and 

procedures used in the study (Babbie and Mouton, 2001:74).   

This study uses a mixed-method approach that has become popular with

researchers in the last few decades. The term ‘mixed-method research’ refers to all

procedures that collect and analyse both quantitative and qualitative data analysis in a

single study (Johnson and Onwuegbuzie, 2004; Tashakkori and Teddlie, 2003).

Quantitative research emphasises the quantification of constructs where the researcher

believes that this is the best means of measuring a particular phenomenon (Babbie and

Mouton, 2001:49). Quantitative data involves showing differences between certain

objects of analysis in numerical form. It answers simple questions, such as ‘how many of

them are there?’ where ‘them’ refers to any object that can be assigned a numerical value

(Landman, 2000:18). Qualitative research studies the phenomena from the insider 

perspective and the aim is to develop an in-depth understanding of the subject being 

researched (Babbie and Mouton, 2001; Landman, 2000). 

With regard to priority in mixed-method methodology, equal priority can be given

to both quantitative and qualitative analysis or more emphasis can be given to either 

quantitative or qualitative analysis (Molina Azorin and Cameron, 2010). This 

methodology is also an attempt to legitimise the use of multiple approaches in answering 

research questions, thereby not restricting the researcher’s choice of methods (Johnson

and Onwuegbuzie, 2004:16). Howe and Eisenhardt (1990) suggest that the type of

methodology used should be able to answer the research question or fulfil the objectives 

of the study and yield results. 

1.5.2.1 Data collection and analysis 

Quantitative data was requested and obtained from the DPSA PERSAL database. 

Unprocessed data was obtained from the DPSA and required further calculations and 

processing to simplify the data
1
. Determining the level of women’s representation in

South Africa’s nine provinces was calculated using all salary levels and determining the 

1 See Appendix A for unprocessed DPSA PERSAL Data 
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total number of women in each provincial government and comparing it to the number of 

men and determining whether the 50% target for women’s representation set by 

government has been achieved. The original affirmative action target was 30% 

representation for all women managers; however, in 2005 Cabinet revised this target to 

50% for women managers and for the overall representation of women in the public 

service. The extent to which women have been integrated into management positions in 

provincial government is calculated by adding the number of women in management and 

senior management positions and comparing it to the number of men in the same position 

and determining whether the 30% and 50% target for the particular period has been 

achieved.   

Qualitative data focused on determining the barriers that impede the career

prospects of women and was obtained using face-to-face structured interviews
2
. Six 

women managers employed at Director, Deputy Director and Assistant Director level

were interviewed in the various provincial public services
3
. No preference was given to 

the age or race of respondents. Given that this is a mini-thesis by course work and 

dissertation and that those respondents who replied and agreed to the interview

determined the sample, this number was deemed appropriate for the study. The

interviews were designed to last between 30 and 45 minutes. Interviews were done

individually at government offices, while two respondents sent their responses via

electronic mail due to time and distance constraints. Face-to-face interviews were

recorded and transcribed. The findings are correlated with existing literature and 

documentation. 

1.6 Ethical considerations 

Babbie and Mouton (2001:520) highlight the importance of ethical considerations when 

doing research involving experimental subjects; however, they also point out that it is not 

always easy to determine what is right or wrong. The ethical agreement acts as a 

regulatory principle for the researcher to evaluate his/her conduct. In terms of the present 

study, the following ethical principles are regarded as some of the most important in 

social research.  

2 See Appendix E 
3 See Appendix F for interview schedule. 
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1.6.1 Voluntary participation 

Ethical clearance was obtained
4
 to conduct interviews and all respondents were provided

with a consent form stating the intentions of the research
5
. They were also informed that

their participation was voluntarily, that no reward would be offered for their participation 

and that they would have no rights to authorship. Respondents were informed that they 

had the right to withdraw from the interviews at any time. All respondents participated 

voluntarily and no obstacles were encountered during the interview process.  

1.6.2 Anonymity 

Prior to the interviews, respondents were informed that their anonymity would be 

respected when the results of the interviews were presented. The study therefore does not 

refer to respondents’ real names and thus no statement can to be traced to a particular 

respondent. No reference is made to the exact provincial government and department in 

which the respondents work, but reference is rather made to the public service. 

1.7 Significance of the study 

This study is particularly significant given South Africa’s historical legacy and the 

significant role women have in our country. The equitable representation of women is 

necessary for the legitimacy and credibility of the state and the public service should 

reflect the diversity of our country. It is furthermore important as it can result in

improved responsiveness, gender mainstreaming and efficiency. Women also have a

significant role to play in the development of the public service and the country as a

whole. The public service is the custodian of transformation and change and has great 

potential to contribute to representativeness, equality and non-discrimination. The study

is particularly significant given that not much research has focused on women’s

representation in the public service. The representation of women is not merely about 

numbers, however, many additional benefits can be obtained from achieving proper

representativeness, and therefore women should be represented at all levels of

government.  

4 See Appendix C 
5 See Appendix D 
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This study will highlight the progress of affirmative action in terms of women’s 

representation in the public service. It will also contribute to an understanding of the 

barriers women experience and the impacts these barriers have had on their career 

advancement. The outcome of this research will be of use to government officials and 

policy makers. For scholars and researchers, the study will be a point of departure for 

future research. 

1.8 Limitations 

This research makes uses of data obtained from the DPSA PERSAL database. The

system has come under scrutiny for not always being reliable and accurate with regard to 

human resource information (PMG, 2010). However, this is not to say that all the 

information it provides is unreliable. Despite this limitation, it is still the only

comprehensive way to identify the staff composition of the public service. The fact that 

some respondents could not avail themselves for an interview while others simply did not 

respond also limited the research. The limited extent of other studies on affirmative

action and women’s representation also limited the study. 

1.9 Organisation of the study 

The study is organised as follows:

 Chapter 1 introduces the rationale and motivation for the study, its research

objectives, its methodological framework, and its significance and limitations. 

 Chapter 2 provides a theoretical account of affirmative action and the theory of

representative bureaucracy, which is an important body of literature in the affirmative

action discourse. 

 Chapter 3 discusses the contextual background, and legal and policy framework for

affirmative action and representativeness in the public service.

 Chapter 4 discusses the unit of analysis, which is the nine provincial governments.

The primary focus is to determine the progress toward women’s representation in the

provincial public service and the barriers they face in the quest for career

advancement.

 Chapter 5 concludes the research and provides recommendations.
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1.10 Summary 

This chapter introduced the study and focused on the research design, methodology and 

ethical considerations in the research. It also discussed the significance and limitations of 

the study. 
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CHAPTER 2 

LITERATURE REVIEW ON AFFIRMATIVE ACTION 

2.1 Introduction 

For many years women and other groups have been subjected to discrimination, 

inequality and under-representation, both in the public service and in human society as a

whole. As a means to spur the representation of disadvantaged groups in the bureaucracy

and education institutions, many states have embarked on affirmative action measures.

Since their inception, the primary aim of these measures is to overcome discrimination

and promote equality of opportunity and representativeness. Affirmative action is 

regarded as one of the most controversial and misunderstood policies introduced by

government. The controversy is largely attributed to those who oppose state intervention 

in the pursuit of helping the previously disadvantaged. This chapter presents the 

discourse on affirmative action and the theory of representative bureaucracy, which is an

important body of literature in the discourse on affirmative action and the representation 

of disadvantaged groups.

The chapter argues that a representative public service is a necessary condition

that can be achieved through affirmative action. It starts by providing a discussion on

affirmative action followed by a discussion on the theory of representative bureaucracy, 

which is the lens through which affirmative action can be viewed. 

2.2 Affirmative action 

2.2.1 Evolution of the concept 

Affirmative action is an American term first introduced by President John F. Kennedy in 

1961. It was only legislated for the first time in the United States by President Lyndon 

Johnson on 2 September 1965 with the issuing of Executive Order (EO) 11246. The term 

first emerged in the context of labour law in the US National Labour Relations Act of 

1935, but only became associated with civil rights in 1961 under President Kennedy’s 

administration. President Johnson introduced affirmative action policies as a means to 

redress discrimination, promote equal opportunity and the representation of the African-
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American minority, which still suffered from discrimination, despite laws banning it. The 

scope of affirmative action is understood against the background of discrimination and 

oppression against racial, ethical and gender minorities in the United States. Executive 

Order 11246 required federal government agencies to implement affirmative action and 

ensure they have equal opportunity clauses to ensure that people are employed and 

treated without regard to race, colour, ethnicity and sex.  

2.2.2 Defining affirmative action 

Affirmative action is a broad term and has been defined from various perspectives. The 

basis for affirmative action can be found in the following definitions. Affirmative action: 

 is ‘any race- or gender-conscious effort to identify, recruit, hire, admit, train or 

promote qualified women or people of colour for employment, educational, and 

contracting opportunities’ (Wise, 2005:15);  

 is ‘policies or procedures which attempt to increase the representation of an 

underrepresented, protected group (primarily minority or females but may include 

other groups such as the aged) in education or employment through the consideration 

in decision making of applicant race, sex or protected group status’ (Doverspike, 

Taylor and Arthur, 2000:5);  

 is ‘a phrase that refers to attempts to bring members of an unrepresented group, 

usually groups that have suffered discrimination, into a higher degree of participation 

in some beneficial programme. Some affirmative action efforts include preferential 

treatment’ (Greenawalt, 1983:17); and 

 ‘includes those actions appropriate to overcome the effects of past or present 

practices, policies or other barrier to equal opportunity’ (Lester, 1980:169).  

 

From these definitions, it becomes apparent that scholars have conceptualised affirmative 

action in their own way; i.e. affirmative action can have different meanings to different 

people and therefore cannot be seen in terms of a single definition. However, all the 

definitions emphasise that affirmative action is a means to redress past imbalances. The 

reviewed definitions indicate that discrimination, equal opportunity, preferential 

treatment and representativeness are important concepts in the literature on affirmative 

action and thus form the basis of the discussion that follows.  
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2.3 Purpose of affirmative action 

In South Africa, the focus of affirmative action policies and programmes is on women, 

blacks and the disabled who have historically been marginalised. Affirmative action is a 

conscious and active approach based on the notion that without deliberate efforts to 

improve the representation of women, the disabled, and people of colour, they will be 

overlooked despite their abilities and talents (Wise, 2005:15). It thus involves the 

implementation of policies and programmes to allow people who have been historically 

discriminated against due to their skin colour, gender, class, disability or religion to be 

integrated into the workplace or other institutions. Allowing blacks, women and the 

disabled to be integrated into the public service will improve the representativeness of 

these groups. This can then result in improved efficiency, productivity and legitimacy. It 

is furthermore important that affirmative action be viewed, conceptualised and 

implemented in the light of the unique historical context of a particular country.  

2.4 Discrimination and non-discrimination 

The affirmative action discourse indicates that discrimination and non-discrimination are 

important related concepts. This is due to the fundamental aim of affirmative action being 

the eradication of all forms of discrimination by introducing anti-discrimination 

measures. A discussion of these concepts is therefore warranted.  

2.4.1 Discrimination 

Discrimination manifests itself through the unequal treatment of certain groups (Global 

Rights, 2005: xii). Throughout human history, people have been discriminated against in 

terms of race, gender, ethnicity and religion, among other things (Fullwinder, 1980; 

Global Rights, 2005). Robertson (1991) cited in Padayachee (2003:34) asserts that 

discrimination is ‘morally wrong, fundamentally unjust, and an evil which ought to be 

eradicated’.  

2.4.2 Non-discrimination 

Non-discrimination, on the other hand, aims at eliminating all forms of discrimination. 

Where there is proven inequality, discrimination and marginalisation among various 

groups, international law either implicitly or explicitly requires states to engage in 

affirmative action. A distinction can be made between passive and active non-
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discrimination. In passive non-discrimination, the employer simply says: ‘I will treat the 

applications of women or blacks without prejudice.’ In active non-discrimination, the 

employer will say: ‘I will treat the applications of women or blacks without prejudice and 

I will do everything necessary to encourage and facilitate the recruitment of women and 

blacks.’ Affirmative action is usually associated with active non-discrimination 

(Fullwinder, 1980:171).  

Various international agreements denounce discrimination in whatever form as a 

human rights violation. The International Convention on the Elimination of All Forms of 

Racial Discrimination; the International Covenant of Civil and Political Rights; the 

International Covenant of Economic, Social and Cultural Rights; and the Convention on 

the Elimination of Discrimination against Women all denounce inequality and 

discrimination (Global Rights, 2005:vi).   

2.5 Preferential treatment  

Preferential treatment is explicitly cited in the affirmative action literature. Rosenfeld 

(1991:43) states that preferential treatment ‘connotes the granting of preference to one or 

several persons among a group of competitors’. Preferential treatment is thus important, 

because it levels the playing field. If no such treatment existed it would be impossible for 

groups to compete on equal terms with the privileged of the past. Proponents endorse the 

relationship between preferential treatment and affirmative action and justify it on the 

grounds of compensatory and distributive justice.  

2.5.1 Compensatory justice 

Arguing from a compensatory justice perspective, proponents argue that justice demands 

some form of compensation or benefits for those who suffered the effects of past 

discrimination. This will allow them to be on a level they would have been had they not 

been subjected to discrimination (Fullwinder, 1980; Kellough, 2006; Rosenfeld, 1991).  

2.5.2 Distributive justice  

Arguing from a distributive justice perspective, proponents state that the government has 

a duty to redistribute and channel resources, including jobs, in order to increase 

opportunities and improve conditions for those who have been subjected to 

discrimination. This is necessary since, with it, they are unlikely to rise above their 
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current situation. Because a large segment of blacks and women are at the bottom of the 

social pile and on the receiving end of discrimination in many areas of life, a policy that 

provides preferential treatment may in fact uplift them (Fullwinder, 1980; Kelleough, 

2006; Rosenfeld, 1991).  

Preferential treatment is a policy directed toward those who have been subjected 

to discrimination and seeks to provide benefits so that they may progress and reach the 

same level as those who were previously advantaged. This thus provides a strong case in 

support of affirmative action.  

2.6 Reverse discrimination 

Many people argue that preferential treatment threatens the fundamental values of 

equality, fairness and democratic opportunity (Sturm and Guiner, 1996:953). Those who 

question affirmative action and preferential treatment argue that it creates reverse 

discrimination and creates hostility among groups (Jordaan and Ukpere, 2011:1099). This 

argument stems from a misunderstanding of the concept and has stirred much intense 

public controversy and led to negative attitude towards affirmative action. Opponents 

also use the term in support of their argument against affirmative action. The term 

therefore requires clarification. ‘Reverse discrimination means a difference in treatment 

that reverses the patterns of earlier discrimination’ (Greenwalt, 1983:16).  

The proponents of affirmative action support this notion of reverse discrimination; 

however, they argue that the intentions of affirmative action are not to reverse the 

patterns of discrimination. The term is therefore incorrectly applied and this causes 

affirmative action to be seen in a negative light. The opponents of affirmative action thus 

argue that preferential treatment on the grounds of race and gender is a form of reverse 

discrimination. They argue that if past discrimination against designated groups is 

considered wrong, then present forms of preferential treatment should also be considered 

wrong. However, this argument has no basis, because preferential treatment does not 

regard one group as superior/inferior to another, as was the case with past discrimination. 

According to Wise (2005:74), any policy that seeks to boost the representation of blacks 

and women cannot be seen as reverse discrimination, because they would have received 

the same opportunities had it not been for past discrimination and inequality. Reverse 
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discrimination is thus contrary to non-discrimination and preferential treatment, which 

are central to affirmative action.  

It is in fact difficult to prove that affirmative action is discriminatory and should 

be abolished. It is also important to note that affirmative action is an important social goal 

and there are legitimate reasons behind this policy. The sad reality of affirmative action is 

that it will never be accepted by all the citizens of South Africa; however, it remains an 

important mechanism to improve representation and create equal opportunities. Should it 

become permanent policy whereby the previously disadvantaged are permanently given 

preferential treatment, it could be considered reverse discrimination.  

2.7 Equality and equal opportunity 

Equality is at the heart of affirmative action and is regarded as an important principle in 

overcoming inequality and discrimination (Kellough, 2006:3). According to Wessels 

(2008:25), equality is the state where all people are on par with one another and enjoy 

equal opportunity. Equality is thus based on the notion of equal treatment (Aulueck, 

2001:66). A distinction can be made between formal and substantive equality.  

2.7.1 Formal equality 

Formal equality refers to the removal of laws that result in discrimination against and the 

segregation of certain groups (RSA, 1997). Van Reenen (1997:153) argues that formal 

equality assumes that all persons are equal bearers of rights and responsibilities, without 

being concerned with institutionalised, structural differences in equality.  

2.7.2 Substantive equality 

Substantive equality ‘necessitates the current acknowledgement and eradication of the 

actual social and economic conditions that generate inequalities’ (RSA, 1997). Wessels 

(2005:129) cites Henrard (2003) who states that substantive equality allows and requires 

remedial measures that are geared to redress individual and group discrimination. It is 

this form of equality that lies at the heart of affirmative action.  Substantive equality uses 

the same logic offered by Plato and Aristotle in their view of proportional equality, which 

requires that ‘each will receive the same consideration in the distribution decision, 

although numerical amounts distributed differ’ (Klug, 1991, cited in Wessels, 2005:129). 

The basic premise of substantive equality is that equality cannot be achieved simply by 
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removing discriminatory legislation. Thus proactive measures are required to remedy 

discrimination. Affirmative action thus seeks to achieve substantive equality and not 

formal equality. 

Rosenfeld (1991:23–24) argues that equal opportunity means that all members of 

a particular class or group have the same opportunity to obtain scarce goods, but all 

members may not receive it equally and some may be unsuccessful. Fullwinder 

(1980:101) argues that formal equality of opportunity is achieved if X and Y have an 

equal chance to A, provided that neither faces a legal or quasi-legal barrier in achieving 

what A has achieved. In terms of employment, for example, X and Y have an equal 

opportunity to obtain a particular job as long as neither faces a legal or quasi-legal barrier 

preventing him/her from doing so. Equal opportunity is thus premised on the notion that 

everyone has an equal chance to compete, but all may not be equally successful.   

2.8 Forms of affirmative action 

Affirmative action is a means to ensure representation and, as such, its implementation 

becomes equally important. Attempts to increase the representation of designated groups 

could either take the form of quotas or goals. The argument around rigid quotas and goals 

has led to much controversy and negativity and thus the terms require clarification.  

2.8.1 Quotas 

Quotas refer to the hiring of a certain number of individuals irrespective of their 

qualifications. It thus gives preference to the unqualified over the qualified in order to 

meet numerical requirements and is therefore incompatible with the merit principle 

(Andrews, 1992; Fullwinder, 1980). Carlson (1997) goes on and says that a quota is an 

unalterable and non-negotiable number that is set by a superior and has to be achieved at 

any cost. Pottinger (1972:29) states that quotas are a ‘rigid numerical ceiling’ that sets a 

maximum target figure. Padayachee (2003: 41) argues that quotas may establish a ceiling 

for one group and consequently a ceiling for another. This study thus views quotas as an 

inflexible and rigid approach that employers adopt irrespective of qualification in order to 

meet numerical requirements and may well lower standards.  
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2.8.2 Goals and time frames 

An alternative to the quota system is goals or targets in terms of time frames. The goal 

and time frame system sets an objective goal that should be achieved in a specified time 

period (Kellough, 2006:7). For example, it predicts the number of women and blacks that 

should be hired in terms of a policy of non-discrimination (Fullwinder, 1980:173). Goals 

and timetables compel employers to develop plans to respond to the under-representation 

of designated groups (Kellough, 2006:10).  

The opponents of affirmative action and preferential treatment argue that 

opportunities will be restricted to women and blacks, irrespective of merit. Proponents 

reject this argument and state that goals are objectives that organisations should strive to 

achieve and affirmative action does not involve the lowering of standards. In fact, it sets 

itself an objective that can only be achieved if the required number of qualified 

individuals can be found (Carlson, 1997; Kellough, 2006). This approach is the one that 

is predominantly used and no statute exists that compels an employer to hire or promote 

unqualified individuals and groups (Kellough, 2006). Fleming, et al (1978:86–87) 

cautions that quotas and goals are not the same thing and thus should not be confused, 

and postulates that goals are the management tools used by organisations to assess their 

affirmative action progress. It is this method that is utilised in the present study.  

2.9 Affirmative action and the merit principle 

It is necessary to discuss affirmative action and the merit principle, since critics view the 

former as overshadowing the latter. Critics fear that unqualified women and blacks may 

displace qualified white males. They furthermore argue that affirmative action lowers 

appointment and promotion standards (Fullwinder, 1980; Kellough, 2006; Wise, 2005). 

However, affirmative action would be regarded as ineffective if skills, competency and 

knowledge are not criteria in the recruitment and promotion of individuals. This is a 

necessary prerequisite in order for appointees to perform to their maximum potential. The 

proponents of affirmative action thus argue that both merit and qualification are assessed 

in the appointment and promotion of individuals, and are regarded as essential elements 

of a meritocracy (Padayachee, 2003: 55). Affirmative action as such does not involve the 

lowering of standards or the appointment of unqualified people; rather, it is concerned 

with the potential and competency of the individual and not only with numbers. 
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Adamolekun (2007:7–8) states that a merit-based appointment and promotion can 

enhance the efficiency and productivity of the public service. He argues that it is 

necessary to combine merit and representativeness; however, he cautions that merit can 

be subordinated to representativeness and become a cloak for patronage. Research 

indicates that patronage appointments have grown in the South African public service 

since 1994. There has also been controversy around the deployment policy of the ANC, 

which deploys party members to senior positions in the public service, many of whom 

lack the necessary skills and competencies (Cameron, 2009:934). It therefore remains 

imperative that affirmative action should strive towards maintaining the merit principle; 

for example, the United Nations indicated that merit-based appointments are one of the 

most powerful ways for a government to improve its effectiveness (2005:80–82).   

Affirmative action has been immersed in controversy since its inception and the 

literature indicates that there are two prevailing perspectives, indicating that the debate 

centres on the conflict between the proponents and opponents. The proponents are those 

who support the notion of affirmative action and the opponents are those who are 

sceptical about the intervention as summarized in Table 1. 

The proponents of affirmative action are thus concerned with equality and societal 

change and regard any attack on affirmative action as an attack on equality, liberty and 

justice. The opponents of affirmative action and preferential treatment justify their 

arguments on the grounds of reverse discrimination and a disregard for the merit 

principle. Regardless of the competing views on the affirmative action discourse, it is 

clear that there are legitimate reasons for social policies like affirmative action and 

increasing the representativeness of disadvantaged groups. In order to understand 

affirmative action and representativeness in the public service, it is important to 

understand the theoretical lens through which it can be viewed, hence the following 

discussion of the theory of representative bureaucracy. 
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Table 1: Perspectives on affirmative action

Proponents Opponents 

 Affirmative action (and

preferential treatment) is

necessary to overcome the effects

of past discrimination.

 It provides an opportunity for

social equalisation and equality.

 Individuals can develop and grow

to their full potential.

 It can increase the social mobility

of people and improve service

delivery.

 It can enhance important

democratic values, e.g.

participation.

 It can promote the legitimacy and 

credibility of organisations.

 It allows for diversity and a large

pool of talent.

 It offers some form of

compensation to those previously

discriminated against.

 It improves productivity,

efficiency and effectiveness.

 Affirmative action results in the

lowering of standards and the

violation of the merit principle and

may lead to tokenism.

 Preference goes to the wrong people,

and not all women and blacks 

suffered in the past.

 It results in reverse discrimination.

 It stigmatises beneficiaries.

 Preferential treatment leads to low

self-esteem.

 It is not about equality, but about

increasing numbers.

 It widens the inequality gap instead

of narrowing it.

 Preferential treatment threatens the

values of equality, fairness and

democratic opportunity.
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2.10 Representative bureaucracy 

The theory of representative bureaucracy is an important school of thought in the 

affirmative action discourse with regard to increasing the representativeness of 

disadvantaged groups.  

2.10.1 Evolution of the concept 

The term ‘representative bureaucracy’ is more than sixty years old and was first coined 

by J. D. Kingsley (1944), who analysed the British public service during and after World 

War II. Kingsley argued that the British civil service was carrying out the wishes of

elected officials because the members of the civil service and these officials shared the

same middle-class origins. He feared that if the Labour Party came into power, its 

policies would not be carried out by the middle-class members of the civil service, who

because of their class origins would be unresponsive to Labour Party policies (Kingsley,

1944:282–83). Kingsley argued that ‘no group can safely be entrusted with power who

does not mirror the dominant sources in society’ (1944: 283). Thus the fundamental

premises on which representative bureaucracy is based is that the public service should 

mirror the demographic composition of the society it serves (Fredrickson and Smith,

2002; Meier, 1975). 

The original focus of Kingsley’s theory was on class, but by the 1960s and 1970s the 

focus of representative bureaucracy shifted to race and sex. This was due to a history of

racial and sexual discrimination. The active campaigning of the civil rights and women’s 

movements gave further impetus to the term (Rosenbloom, 1977). In fact, Kingsley

argued that excluding women from the public service is ‘antipathetic to any political

democracy’. He further stated that all groups and not just all classes should be

represented. He argued: 

the democratic state cannot afford to exclude any considerable body of its citizens 

from full participation in its affairs. It requires at every point that superior insight and 

wisdom which is the peculiar product of the pooling of diverse streams of experience. 

In this lies the strength of representative government. Upon it depends the superiority 

of the democratic civil service over its totalitarian rivals. In a democratic competence 
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alone is not enough. The public service must be representative if the state is to 

liberate rather than to enslave (Kingsley, 1944: 185). 

 

It is thus evident that Kingsley identified the lack of women’s representation in mid-

twentieth-century Britain; however, it was only aggressively rectified in the United 

States.  

Van Riper (1958) builds on Kingsley and identifies the requirements of a 

representative government. He says that representativeness requires that a bureaucracy 

must (1) consist of a reasonable cross-section of the body politic in terms of occupation, 

class, geography and the like, and (2) must be in general tune with the ethos and attitudes 

of the society of which it is part (Van Riper, 1958:552). Van Ripper was the first to 

include both social characteristics and values as components of a representative 

bureaucracy. A decade later, Fredrick Mosher (1968) codified both perspectives and 

identified two types of representation: passive (sociological) and active (functional) 

representation. It is Mosher’s distinction between passive and active representation that 

has given the term further impetus and frames fundamental questions for scholars of 

public policy and administration.  

2.10.2 Passive representation 

Passive representation is the extent to which the public service reflects the demographic 

origins of the citizenry, which Mosher (1968) defines as symbolic. It is thus the extent to 

which identity groups are present, for example the proportion of women, men and racial 

groups. Groeneveld and Van de Walle (2010:3) regard passive representation as an 

aspirational aim for making the bureaucracy more democratic or to ease social tensions. 

However, it may also be regarded as a denial of individual merit-based recruitment 

(Groeneveld and Van de Walle, 2010:3). This argument is similar to what the opponents 

of affirmative action argue in support of their case.  

2.10.3 Active representation 

Active representation requires public servants to act on behalf of the public or those they 

represent with regard to policy formulation, implementation and outcomes. According to 

Wise (2003:344), active representation occurs when officials’ actions and policy 
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preferences are similar to those of the wider population. In Mosher’s words (1982:14), 

‘active representation refers to administrators pressing for the interests and desires of 

whom they are presumed to represent’. Thus, if women are included in the bureaucracy 

they will ensure that women interests are better served. Mosher (1982:17) argues that it 

‘is the fact that incumbent employees are there at all’ that is important, because their 

presence is a demonstration that the government provides equal opportunities and a civil 

service available to all citizens. However, Groeneveld and Van de Walle (2010:14) are of 

the view that active representation will only be effective if designated groups are in 

decision-making positions.  

2.11 Perspectives on a representative bureaucracy  

Debates have shifted away from focusing on social class and social characteristics. 

Krislov (1974:20) advocates that representative bureaucracy theory should move beyond 

social class and incorporate other lines of division such as race, ethnicity and sex. A 

representative bureaucracy is thus one where the workforce mirrors the composition of 

the citizenry with regard to race, gender, class, ethnicity and religion (Deleon, 2007; 

Riccucci and Saidel, 1997). These lines of division are particularly relevant to 

contemporary bureaucratic structures. Like all theories, there are always contending 

views and the theory of representative bureaucracy is no exception. There are those who 

support representative bureaucracy and highlight its benefits and those who criticise the 

theory. These competing views are discussed below.  

2.11.1 Benefits of representative bureaucracy 

Modern liberal democracies demand a system of representation as a sine qua non for the 

participation of citizens in decision making (Stevens, 2009: 2). Pitkin (1972) points out 

that representation in the political arena involves making citizens’ voices, perspectives 

and opinions heard in the policy- and decision-making process. Representation therefore 

occurs when officials are authorised to act on behalf of the citizenry. Proponents of the 

theory argue that if the public service represents the demographics of a country, it is more 

legitimate and can accommodate the tenets of democracy (Krantz, 1976; Krislov and 

Rosenbloom, 1981). It can furthermore serve as a check on bureaucratic power and 

demonstrates the broad dispersal of power in that nation (Krislov, 1974; Naff, 2007). 
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Krislov and Rosenbloom (1981:11) argue that it is not the power of the bureaucracy that 

poses a threat to democracy, but rather the lack of representativeness, hence a 

representative bureaucracy will be less of a threat to democracy.  

The premise of representative bureaucracy is that a bureaucracy should reflect the 

diversity and interests of the society in which it functions. This is particularly important 

because citizens want to see people in government who look and speak like them. This 

will allow the bureaucracy to be responsive to the diverse needs and demands of the 

people (Krislov, 1974:64). The argument for a representative bureaucracy is that the 

public service can ensure that all values and interests are articulated and tabled during the 

decision-making process and that government can therefore be more responsive to its 

citizens’ needs. Public servants carry with them the attitudes, prejudices, values and 

needs of society, which they in turn can identify themselves with, thus making them more 

responsive. A representative bureaucracy allows for diversity and the effective utilisation 

of the country’s human resources. This ultimately has an impact on efficiency and service 

delivery.  

The composition of the bureaucracy has an important influence on social conduct. 

The lack of representativeness of a particular group may result in negativity and indicate 

a lack of opportunity (Krislov, 1974:64). A representative bureaucracy thus indicates 

openness and can serve as an indicator of equal opportunity and access for all members 

of society (Meier, 1993; Riccucci and Saidel, 1997).   

Despite the clear advantages of a representative bureaucracy, the theory has 

created a great deal of controversy and its value has been debated. These debates are 

considered below.  

2.11.2 Criticisms of representative bureaucracy theory 

The idea that the public service can act as a representative political institution has been 

considered to be a distortion of democracy. In addition, politicians and academics are 

both wary of the relationship between democracy and bureaucracy. A country’s 

bureaucracy is often viewed with scepticism and as a threat to democracy because it is 

not elected, but nonetheless exercises a great deal of power over the citizenry. Cox, Buck 

and Morgan (1994:250) go on and suggest that if the bureaucracy is genuinely 

representative, then this threat will be reduced; Krislov and Rosenbloom (1981) and 
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Mosher (1982) also support this view. According to Stevens (2009, 3), a representative 

bureaucracy is only democratic if it is accountable and responsive; however, public 

servants are tenured and cannot be identified and as such they are not always responsive 

to the citizenry (Meier, 1975:528).  

Public servants, especially those at the upper levels of the public service, differ 

significantly from the citizenry as they are upwardly mobile and as a result do not always 

relate to the citizenry, especially those at the lower levels of society, e.g. the poor (Meier, 

1975:529). Barber (1970) shares this view and concludes that social mobility affects a 

person’s values and attitudes. Any public service consists of upwardly mobile individuals 

who are likely to have a different set of values to many of the citizenry and therefore 

often cannot relate to the citizenry. 

The notion that the bureaucracy should be broadly representative of the citizenry 

has also been critiqued. Meier (1975:528) argues that this is a misconception, as the 

bureaucracy as a whole does not make decisions, since important decisions are taken at 

the top of the bureaucracy. While it is necessary that total representation is achieved to 

understand the problems of citizens and thus promote the delivery of services, it is 

necessary to ensure the representativeness of the upper echelons of the bureaucracy for 

the theory to hold. Hence, it is not only the lower ranks in the bureaucracy that have to be 

representative, but the top ranks as well.  

Bureaucracies have a fundamental role in democratic regimes, because of the 

regular, impersonal and uniform way in which they exercise authority. Only when all 

aspects of demographics are properly represented do bureaucracies function properly in 

terms of democratic principles. Despite the criticisms and controversy around the theory, 

it is clear that there is much potential in achieving a representative bureaucracy and that 

passive representation has much symbolic value.  

2.12 Can a representative public service make a difference?  

During the early days of scholarly research on representative bureaucracy, there was 

debate as to whether passive representation will lead to active representation. In other 

words, will, for example, an increase in the representation of the women in the 

bureaucracy necessarily result in female citizens being better served? Research found that 

a representative bureaucracy in terms of gender does make a difference when a particular 
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group is well represented (Naff, 2007: 3). Selden (1997) in her research found a positive 

correlation between the representation of African-American county supervisors in the 

Farmer Home Administration and the number of loans granted to African-Americans. 

Similarly, Dolan (2000) in her research found that a greater representation of woman in 

higher positions led to more ‘female-friendly’ policies that were supported by both males 

and females. Keiser et al. (2002) found a positive correlation between the proportion of 

female mathematics teachers and the educational benefits enjoyed by female students. 

These authors thus provide evidence that having women in senior positions is 

fundamental in realising the benefits of passive representation. Contrary to this, Meier 

(1975), in his analysis of the American civil service, found that the higher ranks in the 

civil service are less representative than the lower ranks, and unrepresentativeness 

increases with an increase in rank. The argument is thus that bureaucracies become less 

representative of the people as civil servants rise up the hierarchy.  

Despite the challenges, the theory of representative bureaucracy has gained 

considerable attention in the analysis of bureaucracies in terms of the legitimation of 

bureaucratic decision-making and social policies such as affirmative action and demands 

by black people and women.   

A plethora of evidence exists that documents the unequal treatment of blacks and 

women in the public service. It has become increasingly noted that these groups need to 

be represented in the bureaucracy as they have a significant role to play, as indicated 

above. It thus becomes necessary to ensure that the bureaucracy becomes representative 

in order to reach its full potential. This can be done through affirmative action measures.  

2.13 Summary 

Women, blacks and other groups have been subjected to discrimination and excluded 

from full participation in public service for many years. It is argued that the bureaucracy 

should become more representative of the demographic profile of the country in order to 

reap the full benefits of representativeness. It is furthermore stated that representativeness 

can be achieved through social policies such as affirmative action. The scope of 

affirmative action as discussed in this chapter is illustrated in Figure 1. 
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Figure 1: Scope of affirmative action. 
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CHAPTER 3 

LEGAL AND POLICY FRAMEWORK OFAFFIRMATIVE ACTION AND EQUAL 

REPRESENTATION IN THE SOUTH AFRICAN PUBLIC SERVICE 

3.1 Introduction 

This chapter provides an exposition of the context and enabling legislation around equal 

representation and affirmative action in the South African public service. It is important 

to discuss and understand this context and legislation, as it provides the background to 

the empirical analyses on the implementation of affirmative action in Chapter 4.  

The chapter starts by discussing the political context in which the policy of

affirmative action emerged, followed by the enabling legislation and implementing 

authorities. The legislation includes the 1996 Constitution, the White Paper on the

Transformation of the Public Service (1995), the White Paper on Affirmative Action in 

the Public Service (1998), the Employment Equity Act (1995) and the Public Service

Regulations Act (2001). The White Paper on Affirmative Action (1998) states that one of

the mandatory requirements for affirmative action programmes in the public service is 

that they should include numerical targets. Progress is thus measured in terms of these

targets, which are also discussed as they form an integral part of the process of measuring 

progress toward representativeness. 

3.2 Contextual framework 

The implementation of transformational policies like affirmative action depends on an 

enabling context. In this regard, the political imperatives that have paved the way for this 

policy to receive administrative and legal support first have to be discussed.  

3.2.1 Public service profile 

South Africa is the second largest country on the African continent and the continent’s 

leading economic power. According to the 2011 mid-year population estimates, South 

Africa has a population of 50 586 575 million people, 26 million (52%) are women and 

24,5 million (48%) are men (Stats SA, 2011). The Public Service Commission revealed 

in 2008 that the public service employs over a million employees (1 166 753) and is the 

largest employer in South Africa. In 1995, a year after the establishment of democracy, 

the public service employed 1 267 766 people; of this number, 48,79% were women and 
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51,21% men. Of this total, a negligible 274 women were employed at the senior 

management level (Milne, 2009:980).  

3.2.2 The public service 

The present public service in South Africa consists of those who are employed at the 

national and provincial levels of government according to the stipulations of the Public

Service Act of 1994. The present public service is an amalgamation of the various public

services that existed prior to the establishment of democracy in 1994. Following the 1994

democratic elections, South Africa became a democratic state with a unitary system of

government with federal characteristics. It consists of three spheres of government:

national, provincial and local. National and provincial public servants are accountable to 

national government. Local government in South Africa does not form part of the public

service and as such its conditions of service do not fall within the rules that govern 

national and provincial government. 

Prior to 1994 South Africa was governed by the distorted principles of apartheid. 

Apartheid was a political system based on racial segregation and discrimination. The

apartheid dispensation divided South Africa into eleven separate ‘states’. The public

service of South Africa consisted of the national government and four provinces (the

Transvaal, Cape, Orange Free State and Natal). There were also ten separate ethnic

administrations: the four so-called TBVC ‘states’ (Transkei, Bophuthatswana, Venda and

Ciskei) and the six non-independent ‘self-governing territories’, each with its own public

service. These public services had their own legislation, structures, systems and personnel 

composition (Cameron, 2004; Venter and Landsberg, 2006). The amalgamation of these

various public services into one South African public service not only involved structures 

and personnel, but also legislation, rules and regulations, and management practices and 

codes. The amalgamation and transformation of the public service was a complex task 

and resulted in the present public service (Venter and Landsberg, 2006: 83).

3.2.3 Women in the South African public service prior to 1994 

Prior to 1994 women were discriminated against based on their race and conservative 

ideologies about women’s position in society. It was not only black women who suffered, 

but also white women. White women were excluded from formal employment, except for 

clerical and secretarial jobs. Those who pursued higher education were found in teaching 
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or nursing. When compared to white women, the opportunities for African and so-called 

‘coloured’ women varied starkly. African women occupied positions as cleaners and tea 

ladies, while ‘coloured’ women were found working in the food and clothing factories 

(Naff and Uys, 2005; Naidoo and Kongolo, 2004).  

The public service was the vehicle for the apartheid government to exercise it

segregationist and discriminatory policies. The public service was particularly dominated

by white Afrikaner men and subsequently discriminated against women of all racial 

backgrounds (Cameron, 2004:3). Blacks were found at all levels in the black ‘self-

governing territories’, but in South Africa itself they were found in low-paid jobs (RSA, 

1998b). The representation of women in the public service prior to 1994 was strikingly

low. This was pointed out by contributors conducting research on affirmative action and 

representative bureaucracy (Cameron, 2004; Martin, 1999). Cameron (2004:3) points out

that woman, including white woman, held very few jobs in the public service, especially

in management positions. To a great extent, women were excluded from the public

service and not provided with opportunities to exercise their managerial abilities and 

expertise (Mello and Phago, 2007:148). The difficulty in absorbing blacks and women

into managerial positions was attributed to the inadequate education system, which could

not properly prepare them for these jobs. From 1959 separate education systems existed 

for whites and blacks and resulted in educational inequities. This ultimately impacted on

the ability of women and blacks to gain employment in leadership positions. At the time 

of the first democratic election in 1994, 94% of the management echelon was white and 

97% was male (DPSA, 1996:24). It is thus clear that the government bureaucracy, 

especially at the managerial level, needed to become representative of the wider South 

African community. The public service under the apartheid dispensation thus did not

reflect the demographic composition of the citizenry and was considered illegitimate and

irresponsive to the needs of those whom it governed. It thus became clear to policy

makers that some form of affirmative action was needed.

3.2.4 Post 1994 

By the early 1990s it became apparent that a representative public service would be a 

critical factor in the transformation process. At the inception of democracy in 1994, the 

new government had to ensure that the public service was representative of the citizenry 



Univ
ers

ity
 of

 C
ap

e Tow
n

 42 

in order to be considered legitimate, responsive and accountable to the electorate. The 

South African government thus called for a complete transformation of the public service 

and instituted affirmative action policies to ensure a non-racist, non-sexist and 

representative public service. This required a structured legal and policy framework to 

achieve equity and representation in the public service.  

Section 42(a)(i) of the Employment Equity Act states that the demographic 

profiles of the national and regional economically active population should be reflected in 

the employment practices of designated employers. This will be indicative of redress and 

equality together with a diverse and representative workforce. 

3.3 Efforts toward a representative public service and the empowerment of 

women 

An enabling legal and policy framework is one of the most visible signs of government’s 

commitment to a representative and equal public service. Government thus enacted laws 

and policies that would encourage the appointment and promotion of women in the 

public service. The various policies and legislation related to the representativeness and 

equality of women are discussed below.  

3.3.1 Interim constitution, 1994–1996 

South Africa’s political turmoil continued into the 1990s; however, an interim 

constitution was negotiated between the ruling National Party and the ANC government-

in-waiting. This provided the framework for change and the transition from apartheid to 

democracy. The interim constitution contained power-sharing mechanisms to protect the 

interests of the white minority in the interim phase, some of which included so-called 

‘sunset clauses’ designed to protect existing white civil servants. An agreement existed 

that the final constitution had to be enacted within two years. When the ANC gained 

power in 1994 it adopted a number of public service reforms. The reform programme of 

the ANC included a number of reforms based on the principles of New Public 

Management (NPM), which included right sizing, decentralisation, performance 

management and public-private partnerships. However, one of the most central reform 

measures was affirmative action (Cameron, 2004; Ncholo, 2000). Chapter 13, section 

212(2)(b) of the interim constitution states that the ‘public service shall promote an 
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efficient public administration broadly representative of the South African community’. 

Part of the ANC’s election manifesto included the Reconstruction and Development 

Programme (RDP), which called for an extensive programme of affirmative action 

targeting race, gender and disability. It states that:  

 

The Government of National Unity aims not only to address disparities created by   

apartheid, but also to establish a proactive programme which will serve to 

eradicate racism, gender inequality and other forms of inequality. Such a 

programme will be implemented within the framework of the Constitution and the 

need to empower the disadvantaged communities. The Public Service that 

develops should be broadly representative of the South African community. All 

levels of government will be expected to implement this policy (RSA, 1994: 33). 

 

The RDP thus encapsulated affirmative action and a representative public service.   

3.3.2 Final Constitution of the Republic of South Africa, 1996 

The 1996 Constitution is the supreme law of the Republic of South Africa. Its supremacy 

denotes that the provisions pertaining to the advancement of women and other designated 

groups cannot be ignored. Any action that fails to comply with the Constitution may be 

rendered unconstitutional by the courts (Mello and Phago, 2007:146). The Constitution 

makes provision for non-discrimination, affirmative action and representation. Section 

9(3) prohibits discrimination on the grounds of gender, sex and race, among others. The 

provisions of the Constitution indicate that no person, institution or the state can 

discriminate against women by excluding them from the public service and limiting their 

advancement to managerial positions. In addition, Chapter 10, section 195(1)(i) stipulates 

that  

 

Public administration must be broadly representative of the South African people, 

with employment and personnel management practices based on ability, 

objectivity, fairness and the need to redress the imbalances of the past to achieve 

broad representation (RSA, 1996:1331).  
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The Constitution confirms the rights and responsibilities of all individuals. It further 

stipulates that employment in the public service will be based on representativeness and 

that it is a key feature of a non-racist, non-sexist and democratic South Africa. This will 

be achieved with effective affirmative action measures and human resource management 

practices.  

The 1996 Constitution provides the overarching policy for representation and 

affirmative action. The legislation and policies discussed below are intended to enhance 

the objectives of sections 9(3) and 195(1)(i) of the 1996 Constitution.  

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

The new government’s first public service reform policy was the White Paper on the 

Transformation of the Public Service (WPTPS) (1995), which provides a conceptual 

framework for the transformation of the public service and provides a coherent guide to 

inform, drive and manage the transformation process (Ncholo, 2000:88). The policy laid 

out in the White Paper acknowledges that the public service lacked representation and 

popular legitimacy, since it was viewed as the agent of apartheid. Chapter 5(c) of the 

policy identifies representativeness and affirmative action as one of the priority areas. 

Chapter 10 of the policy deals with representativeness and affirmative action. The policy 

defines affirmative action as: 

 

laws, programmes or activities designed to redress past imbalances and to 

ameliorate the conditions of individuals and groups who have been disadvantaged 

on the ground of race, colour, gender and disability’ (RSA, 1995).  

 

The policy further states that: 

 

Representativeness is one of the key foundations of a non-racist, non-sexist and 

democratic society, and as such is one of the key principles of the new 

Government (RSA, 1995).  

 

In spurring the transformation process and ensuring representativeness is achieved, the 

policy put forward targets and time frames for affirmative action as recommended by the 
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RDP White Paper of 1994. Table 2 identifies the minimum national targets and time 

frames for affirmative action beneficiaries.  

Table 2: The minimum national targets and time frames for affirmative action 

beneficiaries 

Affirmative action beneficiaries Target 

Blacks at management level 50% by 1999 

New women recruits at management level 30% by 1999 

People with disabilities 2% by 2005 

 

It also became necessary to ensure that affirmative action is not about hiring in terms of 

and satisfying simple numerical targets. The public service is an agency that empowers 

previously disadvantaged groups instead of discriminating (RSA, 1995:20). The White 

Paper is a policy of intent and provides a comprehensive framework to guide the 

transformation process. The policy thus justifies affirmative action as a means to address 

the transformation process.   

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

The South African public service is a unique environment, given its historical legacy of 

discrimination, exclusion and lack of representation. The policy provides a proactive 

framework and sets mandatory requirements and guidelines that national and provincial 

governments should follow in their affirmative action programmes. It identifies the 

responsibilities of the various actors in affirmative action programmes, as well as 

accountability, monitoring, co-coordinating and reporting responsibilities. These 

responsibilities ensure compliance with the policy and ensure that women can advance in 

the public service (Mello and Phago, 2007:147). The goal of affirmative action is: 

 

to speed up the creation of a representative and equitable Public Service and to 

build an environment that supports and enables those who have been historically 

disadvantaged by unfair discrimination to fulfil their maximum potential within it 

so that the Public Service may derive the maximum benefit of their diverse skills 

and talents to improve service delivery (RSA, 1998a).  
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The policy states that the targets developed by the WPTPS (Table 2) are only a 

baseline on which national departments and provincial governments should aim to 

improve, and that departments should develop more refined targets based on their 

individual circumstances and inequalities. It also stated that the targets would be 

reviewed in 1999 and every three years thereafter (RSA, 1998a: 22-23).  

The objectives of the policy are listed as being to: 

 improve the capacity of the historically disadvantaged through the development 

and introduction of practical measures that support their advancement within the 

public service;  

 encourage a culture that values diversity and supports the affirmation of the 

previously disadvantaged individuals in the public service; and  

 speed up the achievement and progressive improvement of the numerical targets 

set out in the White Paper on the Transformation of the Public Service (RSA, 

1998a: 28).  

 

The policy stipulates why it became necessary to affirm women. It argues that 

gender stereotyping resulted in the majority of women being employed in low-

level positions and in the areas of health and education. Research has shown that a 

culture exists in terms of which some men do not accept women as equals and 

there is a lack of concessions for women’s maternal obligations (RSA, 1998a).  

Cameron (2004:9) argues that the policy provided guidelines, but did not 

include a specific implementation strategy and that it was only until the adoption 

of the Employment Equity Act (EEA) and the Public Service Regulations Act 

(PSRA) that the policy got teeth.  

3.3.5 Employment Equity Act, 1998 

The Employment Equity Act (EEA) aims to promote the intentions of the 1996 

Constitution and is applicable to both the private and public sector. The Act recognises 

that there are disparities in employment and that disparities created by the apartheid 

regime have created disadvantages for the majority of South Africa’s citizens. The Act 

differs from other pieces of legislation in that punitive measures exist for non-

compliance. The objectives of the Act are thus to: 
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 promote equality.

 eliminate unfair discrimination in the workplace.

 ensure the implementation of employment equity to redress the effects of

discrimination.

 achieve a diverse workforce broadly representative of the South African people.

 promote economic development and efficiency in the workforce.

 give effect to the obligations of the Republic as a member of the ILO (RSA,

1998a).

The objective of the Act is to promote equal opportunity and fair employment practices

and to eliminate discrimination. It aims at implementing affirmative action measures to

redress discrimination in employment experienced by designated groups in order to

achieve equitable representation in the workplace. To provide effectiveness, it is required

that the Act comply with the Constitution and International Labour Organisation (ILO)

conventions (RSA, 1998b). 

Chapter 2 of the Act makes provision for the prohibition of discrimination. It

states that every employer must take active steps to remove any form of discrimination 

against employees and to promote equal opportunity for all (RSA, 1998a). Mello and 

Phago (2007:147) argues that equitable representation in the workplace cannot be

achieved if men and women cannot compete equally. To address this imbalance and to 

allow women to enter managerial positions, the Act makes provision for affirmative

action. The Act stipulates that every designated employer must implement affirmative 

action measures in compliance with the Act. Affirmative action measures are defined as:

measures designed to ensure that suitably qualified people from designated groups 

have equal employment opportunities and are suitably represented in all 

occupational categories and levels in the workforce of a designated employer 

(RSA, 1998a).  
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Chapter 3, section 15(2) of the Act furthermore states that measures must identify and 

eliminate unfair discrimination and barriers that hinder the advancement of women and 

other beneficiaries (RSA, 1998a).  

The Act allows for preferential treatment of women based on numerical goals, but 

not quotas. The preferential treatment of women must be exercised with the merit 

principle that is articulated in section 11(b) of the Public Service Act (1994). It is thus 

imperative to note that the preferential treatment of women and the merit principle are 

critical aspects in the recruitment, promotion and advancement of women in the public 

service.  

Whitaker (2001: 32) postulates that the Act has become ‘the tooth of government 

in that it has set out specific targets and time frames for the equitable and fair

representation’ of designated groups. 

3.3.6 Public Service Regulations Act, 2001 

When it comes to the appointment and promotion of individuals in the public service, 

Part VIIA of the Public Service Regulations Act (2001) states that affirmative action

should be used as a mechanism to speed up the creation of a representative and equitable 

public service and to provide practical support to those individuals who have been 

previously disadvantaged by unfair discrimination (RSA, 2001). 

Advertising of posts is an important factor in affirmative action appointments. It is

important for posts to be advertised so as to reach the entire pool of potential applicants,

especially the previously disadvantaged. It is also important to state the inherent 

requirements of the job (RSA, 2001:C2). 

The Act states that all executing authorities are required to develop and implement 

affirmative action programmes containing the following minimum information (RSA, 

2001: part III, D2):  

 A policy statement has to be drafted which sets out the departments commitment towards

Affirmative Action as well as how the policy will be implemented.

 Numerical targets and time frames to achieve representativeness have to be developed.

 Annual statistics have to be made available regarding the appointment, training and

promotion in all occupational grades and categories of previously disadvantaged persons.
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 A plan of action to redress numerical under-representation and supporting previously 

disadvantaged persons.  

 

The various pieces of legislation illustrates the commitment towards a representative 

public service and the advancement of women. The legislation discussed forms the basis 

on which women can advance in the public service and receive opportunities equal to 

men.  

3.4 Revised targets 

Goals or targets and time frames as referred to in South Africa are one of the key aspects 

of spurring the representation of women in the public service. Targets are critical in that 

they provide a benchmark with which to monitor representativeness. The initial 30% 

affirmative action target set by the WPTPS in 1995 for women managers was revised by 

the cabinet in 2005 to 50% by March 2009. This new target applied not only to women in 

senior management, but across the whole public service (PSC, 2007:60). The revised 

target is roughly in line with a representative bureaucracy population level of 52% (Stats 

SA, 2011:3).  

3.5 Summary 

This chapter has provided an overview of the political imperatives that paved the way for 

affirmative action in the South African public service. It argued that that the apartheid 

dispensation was largely responsible for the inequities in the public service, which was 

dominated by white Afrikaner men and excluded women from the public service, 

particularly in managerial positions.  

At the onset of democracy in 1994 government committed itself to the 

transformation of the public service and called for a non-racist, non-sexist and 

representative public service. It adopted one of the most advanced constitutions in the 

world and enacted a legal and policy framework that promotes employment equity and 

representativeness in the public service through affirmative action measures. The 

description of the enabling context, legislation and targets has laid the foundation for the 

empirical analysis and results of representation and affirmative action in the South 

African public service discussed in Chapter 4.    
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CHAPTER 4 

THE PRESENTATION AND ANALYSIS OF RESEARCH FINDINGS 

4.1 Introduction 

This chapter presents an analysis of the DPSA PERSAL data and the six interviews 

conducted with women managers employed at Director, Deputy Director and Assistant 

Director level in provincial government. The analysis adopts a mixed-method approach 

incorporating both quantitative and qualitative data. The analysis is in response to the 

main research objectives, which are to determine the level of women’s representation in 

provincial government with regard to numerical targets, the degree to which women have 

been integrated into managerial positions and the barriers that hinder the career prospects 

of women.   

4.2 Women’s representation in provincial government  

This section analyses the DPSA PERSAL data to determine the level of women’s 

representation in the nine provincial public services with regard to the numerical targets 

set by government in the WPTPS (1995) and the revised target set by Cabinet in 2005.  

Figure 2: Representation of women in provincial government, 2000–2007 (%) 

 

Source: Own calculations based on PERSAL data 
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Figure 3: Representation of men in provincial government, 2000–2007 (%) 

 

Source: Own calculations based on PERSAL data 

 

The tale of female vis-à-vis male representation in the nine provincial public services 

from 2000 to 2007 is graphically displayed in Figures 2 and 3. 

 The most dramatic feature is that women’s representation made substantial gains, 

given the country’s historical legacy of discrimination, exclusion, misrepresentation and 

marginalisation. It becomes apparent that women’s representation in all nine provincial 

public services exceeded the 50% revised target set by government, which is in line with 

the demographic profile of the country. It is clear that Gauteng province had the highest 

level of women’s representation at 68,13% in 2007. The province was consistent over the 

period under investigation with the highest level of representation. However, despite this, 

calculations revealed that the Gauteng province made the least improvement over the 

period under discussion with a 0,8% increase from 67,33% in 2000 to 68,13% in 2007. In 

terms of percentages, Gauteng was ranked highest in terms of employing women; 

conversely, KwaZulu-Natal was the highest in real numbers (121 629).
6
  

 Limpopo province had the lowest level of women’s representation at 57,17% in 

2007 yet it achieved the most improvement in the study period, from 51,81% in 2000 to 

57,17% in 2007, equating to a 5,36% increase. While the Limpopo public service had the 

                                                 
6 See Appendix B. 
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lowest level of representation in terms of percentages, the Northern Cape had the lowest 

level in real numbers (13 275) across the period.
7
  

In terms of real numbers, the figures for both men and women decreased between 

2000 and 2004 in the Eastern Cape, Free State, Gauteng, Limpopo, North West and 

Western Cape provincial governments. This was followed by significant increases after 

2004. Hassen and Altman (2007:5) identify three trends in the public service, namely: 

1. downsizing (1995–1999);  

2. stabilising (2000–2003); and 

3. increasing (2004–2006). 

This increase/decrease can be attributed to the above trends. The period 2000–2004 

revealed that the public service was stabilising after the downsizing period in the 1990s. 

Downsizing involves cutting the size of the public service to create a more efficient and 

effective organisation (Larbi, 1999 cited in Cameron, 2009:921). Downsizing was a 

means to reduce the number of public servants employed in obsolete activities or lower-

level jobs in order to make provision for high-priority areas (Ncholo, 2000:98).  

Under the Mbeki administration the developmental state became prominent. 

Levin (2004:13) points out that the developmental state is premised on a strong, 

interventionist, activist state. The developmental state is defined by Leftwich (2006:63) 

as  

 

a state whose politics have concentrated sufficient determination, power, autonomy, 

capacity and legitimacy at the center to shape, pursue and encourage the achievement of 

explicit developmental objectives, whether by establishing, promoting and protecting the 

conditions of economic growth (in the capitalist developmental state, by organising it 

directly in the ‘socialist’ variants), or a varying combination of both. 

 

The aim of the developmental state is to simultaneously promote economic growth and 

social development, which requires state intervention. Levin states that the public service 

needs to be strong and capable in order to foster a developmental state; thus it should be 

representative (2009:944).  

                                                 
7 See Appendix B. 
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There was thus a shift toward targeted growth, and government particularly 

focused on increasing the pool of managers, especially at the senior level, in order to 

have a more professional public service. These changes demonstrate government’s 

commitment to building a more skilled and smaller public service (Burger, 2006; Hassen 

and Altman, 2007; Ncholo, 2000). The reduction in the number of public service 

employees between 2000 and 2004 can thus be attributed to the shift to targeted growth 

and the focus on the developmental state.  

Overall, the transformation process appears to have resulted in a broadly 

representative public service at the provincial level. This is largely attributed to 

affirmative action reform measures that promote the representation of women in the 

public service. As mentioned previously, women have exceeded the 50% target across the 

provincial public services. However, it becomes necessary to investigate whether the 

same trends were experienced at the management echelon of the public service and 

whether targeted growth has indeed taken place.  

4.3 Management representation in provincial government by gender 

This section analyses the DPSA PERSAL data to determine the extent to which women 

have been integrated into managerial positions across the nine provincial public services 

in relation to the targets set in the WPTPS 1995
8
.  

Table 3: Combined management and senior management by gender, Eastern Cape 

provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 24 102 164 

Women as % of total managers 17.02 25.69 31.66 

Total number of male managers 117 295 354 

Men as % of total managers 82.98 74.31 68.34 

Total number of managers 141 397 518 

                                                 
8
 It should be noted that section 4.3 is analysed in individual tables due to the large amount of comparative data which 

cannot be combined in one table.  
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The number and percentage of women managers increased over the seven years in the 

Eastern Cape provincial government. The representation of women managers increased 

by 14,64% from 17,02% in 2000 to 31,66% in 2007. In terms of real numbers, the figure 

had more than trebled from 24 in 2000 to 164 in 2007. However, a closer examination of 

the data reveals that while the percentage of male managers decreased, it outnumbered 

the percentage and real numbers of women managers by more than half over the seven 

years.  

The 31,66% of women managers in 2007 falls short by 18,34% of the 50% 

revised target. The revised target was set at 50% by March 2009 and the Eastern Cape 

provincial government increased women’s representation by 14,64% over the seven 

years, which equates to 2,09% per annum. If the province was to achieve the 50% target, 

it had to exceed this rate of increase.  

Table 4: Combined management and senior management by gender, Free State 

provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 16 69 103 

Women as % of total managers 11.43 27.06 27.84 

Total number of male managers 124 186 267 

Men as % of total managers 88.57 72.94 72.16 

Total number of managers 140 255 370 

 

The Free State provincial government increased the representation of women managers 

by 16,41% from 11,43% in 2000 to 27,84% in 2007. In terms of real numbers, the 

number of women more than trebled from a meagre 16 in 2000 to 103 in 2007. The 

16,41% increase over the seven years equates to 2,34% per annum; however, given the 

50% target by 2009, the Free State provincial public service would have had to move 

beyond this rate. The proportion of male managers declined; however, it still 

outnumbered the percentage and number of women.  
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Table 5: Combined management and senior management by gender, Gauteng 

provincial public service, 2000–2007

2000 2004 2007 

Total number of women managers 91 160 274 

Women as % of total managers 23.88 29.09 33.37 

Total number of male managers 290 390 547 

Men as % of total managers 76.12 70.91 66.63 

Total number of managers 381 550 821 

In Gauteng, the number of women managers more than doubled from 91 in 2000 to 274

in 2007. This equaled to a 9,49% increase in the representation of women managers over 

the seven-year period at an average of 1,36% per annum. These figures had to increase

dramatically in order to reach the revised target of 50%, as the achieved rate of increase

would not have yielded the required results. It is thus evident that while the number and

percentage of women managers increased, they lagged behind by more than half when

compared to the percentage and real numbers of male managers. 

Table 6: Combined management and senior management by gender, KwaZulu-

Natal provincial public service, 2000–2007

2000 2004 2007 

Total number of women managers 49 128 212 

Women as % of total managers 16.96 26.50 32.32 

Total number of male managers 240 355 444 

Men as % of total managers 83.04 73.50 67.68 

Total number of managers 289 483 656 

During the 2000–2007 period in KwaZulu-Natal, the number of women managers 

increased by 163 from 49 in 2000 to 212 in 2007. In terms of percentage, it increased by 

15,6%, or 2,19% per annum. Despite the decline in the percentage of male managers and 

the increase in women managers, it is evident that in real numbers and percentages male 
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managers outnumbered women managers. The rate of increase shown would have had to 

be improved on, as it would not have yielded the 50% target for 2009.  

Table 7: Combined management and senior management by gender, Limpopo 

provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 22 100 159 

Women as % of total managers 15.83 30.40 34.64 

Total number of male managers 117 229 300 

Men as % of total managers 84.17 69.60 65.36 

Total number of managers 139 329 459 

 

The Limpopo public service was able to consistently increase the pool of women 

managers by 137 from 22 in 2000 to 159 in 2007. In terms of percentage increase, the 

proportion of women had more than doubled. However, the number of male managers 

also consistently increased in real numbers, despite the percentage decrease. The 18,81% 

increase in women managers over the seven years – at an average of 2,69% per annum – 

would have needed to be boosted in order to achieve 50% women representation at the 

management level by 2009.  

Table 8: Combined management and senior management by gender, Mpumalanga 

provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 6 49 80 

Women as % of total managers 6.90 29.52 31.50 

Total number of male managers 81 117 174 

Men as % of total managers 93.10 70.48 68.50 

Total number of managers 87 166 254 

 

Table 8 reveals that the Mpumalanga provincial public service significantly increased the 

number of women managers by 74 from a negligible 6 in 2000 to 80 in 2007. In terms of 
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percentage, the proportion of women increased by 24,6% from 6,90% in 2000 to 31,50% 

in 2007. On average it increased by 3,51% per annum. Given these figures, it was 

unlikely that the 50% target was reached by 2009. The Limpopo provincial public service 

would therefore have had to improve its representation levels. While there had been an 

increase in the number and percentage of women managers, it also becomes apparent that 

male managers outnumbered women in terms of real numbers and percentage.  

Table 9: Combined management and senior management by gender, North West 

provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 23 66 106 

Women as % of total managers 25.27 27.05 36.43 

Total number of male managers 68 178 185 

Men as % of total managers 74.73 72.95 63.57 

Total number of managers 91 244 291 

 

The number of women managers entering the North West provincial public service more 

than trebled from 23 in 2000 to 106 in 2007. In terms of percentages, women managers 

increased by 11,16% from 25,27% in 2000 to 36,43% in 2007. Despite the improvement 

in women’s representation, the number of male managers more than doubled from 68 in 

2000 to 185 in 2007. 

Table 10: Combined management and senior management by gender, Northern 

Cape provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 11 20 51 

Women as % of total managers 23.91 18.69 29.48 

Total number of male managers 35 87 122 

Men as % of total managers 76.09 81.31 70.52 

Total number of managers 46 107 173 
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The Northern Cape public service experienced a slightly smaller increase in the 

representation levels of women managers over the seven-year period in comparison to the 

other provinces. The number of women managers increased by 40 from 11 in 2000 to 51 

in 2007. Over the seven-year period there was an average increase of 5,57% from 23,91% 

in 2000 to 29,48% in 2007. Male managers consistently increased their numbers from 35 

in 2000 to 122 in 2007. It is thus evident that the management figures for both women 

and men consistently increased. However, it also becomes apparent that the number of 

men far exceeded the number of women managers. The rate of increase of women 

managers would have had to be improved upon in order to reach the 50% target in 2009.  

Table 11: Combined management and senior management by gender, Western 

Cape provincial public service, 2000–2007 

 2000 2004 2007 

Total number of women managers 26 58 104 

Women as % of total managers 11.71 20.21 27.08 

Total number of male managers 196 229 280 

Men as % of total  managers 88.29 79.79 72.92 

Total number of managers 222 287 384 

 

The Western Cape provincial public service made concerted efforts to increase the 

representation of women managers over the period in question. Table 11 reveals that 

women’s representation increased in terms of real numbers and percentages. In terms of 

real numbers, the figure more than trebled from 26 in 2000 to 104 in 2007. The 

representation of women managers increased by 15,37% over the seven years by an 

average of 2,20% per annum. There has without doubt been a significant improvement in 

increasing the pool of women managers; however, it is unlikely that this rate of increase 

would have yielded the 50% target.  

The above has provided an account of the management echelons and gender 

composition across the nine provincial public services. The data is proportionally 

displayed in Figures 4 and 5.  

 



Univ
ers

ity
 of

Cap
e T

ow
n

 59 

Figure 4: Combined management and senior management representation of women, 

2000–2007 (%) 

 

Source: Own calculations based on PERSAL data 

 

Figure 5: Combined management and senior management representation of men, 

2000–2007 (%) 

 

Source: Own calculations based on PERSAL data 

 

What is immediately apparent from Figures 4 and 5 is that women managers are grossly 

under-represented at the management level and that men continue to hold the majority of 

decision-making positions in the provincial public service, despite decreases in the 

percentage of male managers.  

 In analysing the DPSA PERSAL database, calculations reveal that despite the 

improvement in the overall representation of women in the provincial public services 

(Figures 2 and 3), gender imbalances remain evident in the management echelons of the 
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public service across the nine provincial governments. This is acutely visible in Figure 4 

when compared to Figure 5, which shows that despite the preponderance of women as a 

percentage of the total provincial public service (Figure 2), their numbers have not 

translated into gains at the management level and that males continue to dominate the 

public service at the management levels in all nine provinces.  

 The initial 30% target set by government in the WPTPS that all new managerial 

recruits should be women by 1999 was not achieved, given that none of the provincial 

governments had a 30% women management representation level in 2000 and 2004. By 

2007 the Eastern Cape (31,66%), Gauteng (33,37%), KwaZulu-Natal (32,32%), Limpopo 

(34, 64%), Mpumalanga (31, 5%) and the North West (36,43%) public service were able 

to achieve the 30% target. However, this result continued to be close to the 30% margin 

and as such they lagged far behind the 50% revised target, and the rate of increase was 

unlikely to yield the 50% target by 2009.  The Free State (27,84%), Northern Cape (29, 

48%) and Western Cape (27, 08%) paint a worrying picture in that the three provinces 

were unable to achieve the 30% target by 2007. All nine public services have to speed up 

their performance to achieve the desired 50% target.  

 It is observed that the North West province had the highest percentage of women 

managers (36,43%); however, in real numbers the Gauteng province had the highest 

number of women managers (212). Although the Western Cape had the lowest level of 

female representation in terms of percentages (27,08%), in terms of real numbers the 

North Cape province had the lowest number of women managers (51). Mpumalanga also 

made the most improvement over the period by increasing its pool of women managers 

by 24,6%.  

 The Public Service Commission (PSC, 2004:37) found that women continue to be 

situated in traditional caring positions (nursing, teaching, etc.). There have been 

impressive achievements despite the target not being met. Although the numbers of 

women have improved, this rarely occurs at the senior levels where change is most 

needed.  

The percentage share of women managers needs to increase if the public service 

wants to retain women staff and provide careers for women managers. Despite the greater 

prevalence of women in the public service, their numbers have not translated into 
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advances at the management level. This relates to the argument by Meier (1975) as 

discussed in Chapter 2, who argues that the top levels of the public service are less 

representative than the lower ranks. The major concern is that the high level of women’s 

representation in the total public service is not reflected at management level. Milne 

(2009), Naidoo (2008), the Public Service Commission (PSC, 2004), Maphunye (2003), 

Woolard and Thompson (2002), and Swanepoel (1998) reveal that women are still not 

sufficiently represented in senior management positions. This could be indicative that a 

possible glass ceiling exists that curtails the career prospects of women. The picture is 

thus not one of a government leading the way and providing a catalyst for change 

(Woolard and Thompson, 2002:20).   

 The following section will identify the barriers that impede the advancement of 

women to management positions.  

4.4 Barriers affecting the advancement of women to management positions in 

the public service 

This section provides an analysis of the interview questions and the responses offered by 

participants from the provincial public service. The aim is to identify the barriers that 

women have encountered in pursuing a management career in the public service.  

4.4.1 Profile of respondents 

This part of the research has a qualitative aspect and information was gathered using 

structured interviews
9
, while findings were also correlated with existing documentation. 

Six women who occupy management positions at Director, Deputy Director and 

Assistant Director levels in the public service were interviewed and provided an account 

of their personal opinions and experiences in the public service. The women interviewed 

were from the various provincial governments across the country.   

4.4.2 Glass ceiling 

Encouraging women to enter managerial and decision making positions is part of a global 

drive to improve the level of equality between men and women. However, over the past 

two decades there has been increasing awareness that many women struggle to advance 

                                                 
9 See Appendix E 
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to managerial positions. During the 1980s the term ‘glass ceiling’ was coined to identify 

the subtle yet real barriers that hinder the career advancement of women (Naff, 

1994:507). The barriers hindering the career prospects of women in South African 

provincial government are discussed below.  

4.4.2.1 Balancing work and family 

Work and family constitute the dominant life roles of most working women, and women 

across the globe have to balance these two often-conflicting roles (Clancy and Tata, 

2001:234). The interviews revealed that striking a balance between family and 

professional responsibilities received the most attention from respondents. This view is 

shared by Gazso (2004), who states that striking a balance between work and family is 

often the biggest barrier confronting women in managerial positions or those aspiring to a 

management career. 

All respondents indicated that they have great difficulty in balancing family and 

work. They indicated that when they get home in the evening they have to see to 

domestic chores, their children and spouses. Respondents also indicated that although 

they receive support from their spouses and families, care giving in the family and 

mothering remains the primary role of the women. Respondent D (interview with senior 

official, 30 August 2011) said that ‘my husband often assist with chores around the house 

and help the children with homework, but I still have to come home and check on 

everything’.
10

 This view is corroborated by Hatterry (2001) in Clancy and Tata (2005), 

who adopts the same argument that women are likely to take on family responsibilities 

and experience conflict. Given that a woman has to balance work and family, she is faced 

with the potential of harming her career (Gazso, 2004). Family commitments have the 

potential to harm a women’s work more than that of a man. Despite men’s contribution in 

the household, women are still primarily responsible for housework and child care 

(Wilson, 2002:18).  

Respondent A indicated that she often gets home at ten in the evening, due to 

deadlines or last-minute meetings (interview with senior official, 7 July 2011). 

Respondent E said, ‘I never get to look at my children’s homework; because I often get 

home when they are asleep’ (interview with senior official, 6 September 2011). All the 

                                                 
10 Respondents are quoted verbatim and grammatical errors have not been rectified.  
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respondents said that public service employment is rewarding, yet challenging and very 

demanding. Respondents C (interview with senior official, 16 August 2011) and F 

(interview with senior official, 4 October 2011) indicated that their marriages were on 

the brink of divorce and one found her child to be involved in drug abuse. She said she 

was devoted to her professional responsibilities and did not realise what was happening 

to her family. This is indicative of how challenging it is for women to balance work and 

family.  

Liff and Ward (2001) interviewed 50 male and female managers in the United

Kingdom on issues of women’s under-representation in senior management positions and 

found that the responsibilities of work and family are of particular concern for women

with children or those who intend to start a family. This is the same finding that can be

attributed to the views of the six women who were interviewed in this study. All the 

women displayed a strong concern for family and how they need to balance it with work.

Omar and Davidson (2001:51) draw on White (2000), who states that women have a

strong desire to balance work and family. Greenhaus and Beretell (1985) in Clancy and 

Tata (2001) state that work/family conflict arises when the two become mutually

incompatible, as participation in one makes it difficult to participate properly in the other.

This is exactly what women in the public service are confronted with daily.

4.4.2.2 Stereotypes 

The Oxford English Dictionary defines a stereotype as ‘a widely held and fixed idea or 

image of a person or thing’. Naff (2010:7) states that this becomes an issue when 

assumptions about groups of people are made and wrongly attributed to everyone in that 

group. Five respondents indicated that prevailing social, cultural, and traditional attitudes 

and stereotypes hinder the advancement of women in the public service. Respondents 

indicated that the biased attitudes and stereotypes against women in senior positions 

could be perceived in both male and female co-workers. The interviewees indicated that 

there continues to be a myth that women are not suited for senior or leadership positions 

and that their place is in lower-level positions. There are typical social roles associated 

with the two sexes that contribute to discrimination. If a particular function or task is 

traditionally male, then it is assumed that males should continue to dominate that area. 

This is corroborated by Wrigley (2002:38), who postulates that gender socialisation 
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results in the perception that women are suited for particular careers and roles. This is 

especially the case in the South African public service, where males, especially at the

management level, previously dominated. Gender stereotyping resulted in large numbers 

of women being concentrated in low-level work in the health or education sectors.

However, even in these sectors, many are not found in decision-making positions. 

Furthermore, where women are qualified and in management positions, their male

colleagues do not readily accept them as equals. Although blatant gender discrimination

is no longer official policy, Maphunye (2001) found that women in senior positions

disclosed that they were marginalised by male colleagues. This is attributed to the 

traditional view that only men are suited for senior positions in the public service. This 

view was shared by respondents, who stated that often women are not treated equally to

men and have to make their point more forcefully. This problem is compounded by a

work environment that makes for few privileges for domestic and family responsibilities

such as child rearing, which is primarily the responsibility of the mother.

Three respondents indicated that many supervisors bypass them for senior posts

because they believe that women cannot cope with the pressure, they cannot be relied on 

to travel when required and their family responsibilities take first preference. Often 

women also have to go the extra mile, as they have to ‘prove’ themselves. The negative

attitudes toward women are based on generalisations about women and not on an

assessment of their abilities as individuals. Liff and Ward (2001:28) share this sentiment 

and argue that the stereotypes about women are generalised rather than assessing women

as individuals. 

Respondent F (interview with senior official, 4 October 2011) said that when she 

mentioned that she would like to apply for a senior post, a female colleague questioned 

whether she was able to take on a decision-making post and all the responsibility and 

challenges that come with it. Building on this, respondent C (interview with senior 

official, 16 August 2011) said that ‘both men and women are ignorant; they refuse to 

adapt to change’. Respondent B (interview with senior official, 7 July 2011) said that 

‘there is a lot of bad attitude towards women, especially younger educated women. And I 

get it bad’. Respondent F (interview with senior official, 4 October 2011) stated that 

‘often the most hostility can be received from female workers’. Respondents indicated 
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that once women are in senior positions, they eschew the gender agenda
11

, a finding that 

is corroborated by Cameron (2004:19). On a more positive note, respondent B states that 

not all work colleagues make ‘snotty comments’; it is only those who feel threatened by 

women taking leadership posts.  

The women who experienced stereotypes and negative attitudes in the quest for a 

management position all indicated that often they felt depressed and uncertain about 

whether to continue in their positions. They also stated that dealing with stereotypes and 

juggling work and family proved to be a double barrier. South African public servants are 

not alone in this position; Omar and Davidson (200:35) conducted an international cross-

cultural comparison of women in management and found that women globally 

complained of blocked mobility, stereotypes and discrimination. They conclude that 

cultural elements and beliefs about women versus men contribute to the stereotypes 

adversely affecting women.  

Women across the globe have entered managerial positions and the South African 

public service is no exception; however, many still feel that women should not take on 

decision-making positions. These issues are broader than public service dynamics, but are 

concerned with social issues, particularly in African cultures, that affirm the superiority 

of men and expect women to stick to menial tasks and low-level positions. This can thus 

be attributed to the socialisation process.  

4.4.2.3 Personal choice 

It was discovered that many women do not opt for a management post, although they 

have the necessary education, skills and experience. Respondent A (interview with senior 

official, 7 July 2011) indicated that there is still a misunderstanding that women do not 

have equal status to men and that they cannot take up management positions. She said 

that ‘women have power but they need to use [it]’. She went on to say that many women 

simply do not want to be in management. Two respondents indicated that they know of 

qualified colleagues who did not want to take on management positions and cited various 

reasons for avoiding a management post. Two of the most popular reasons offered were 

family commitments and the extra responsibility that comes with a management position. 

                                                 
11 This relates to issues of gender diversity, equality, empowerment, stereotypes, etc. in the 
workplace and broader society.  
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This again reinforces the sense that women have a strong desire to balance work and 

family and that family is a fundamental concern to women. This can be attributed to the 

natural maternal role of women. This finding is shared by Wrigley (2002) and Gazso 

(2005), who state that some women avoid a management career out of personal choice. 

Hence we find that there is a pool of middle-level managers who simply do not want to 

apply for senior positions.  

4.4.2.4 Open vacancies and capacity constraints  

It is difficult to retrench staff in the South African public service and thus many women 

cannot enter management positions because there are no vacancies. A suitable women 

candidate can only be appointed if the post is vacant or if someone is dismissed, 

promoted or retires. Respondent A (interview with senior official, 7 July 2011) said, ‘how 

can we achieve gender targets and appoint women when posts are vacant and you do not 

get a suitable candidate’? The public service also experiences difficulty in filling 

vacancies at the management level. The vacancy issue is a key concern as it relates to 

capacity issues and affects the ability of government to fulfil its developmental 

objectives. This problem is not new and dates back to the apartheid era. 

It was also mentioned that many of the vacant posts require women with technical 

skills and expertise and many women do not have the necessary skills, as they are 

educated in ‘softer’ fields. In a survey of 1 100 engineers, only 9% were female. Only 

10–15% of engineering graduates in South Africa are female. The Engineering Council 

of South Africa (ECSA) stated that in 2009 there were 2 083 registered female engineers; 

this is a big step from the 814 female engineers in 2003. Despite this improvement, this 

situation is indicative that there are not enough women engineers and could also be linked 

to the issue in government whereby there are not enough women with technical skills 

such as engineering. Although technical skills are mostly required at the local 

government level, where officials are responsible for the construction and maintenance of 

infrastructure, their representation at provincial and national government is equally 

important because technically skilled officials are required for decision making. This 

came up in interviews when respondent A (interview with senior official, 7 July 2011) 

said that technical skills are not just about doing hands-on work, but are equally 

important for strategic decision making. It was argued that there is still a masculine-
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oriented ideology; therefore the numbers of women in senior positions in the engineering 

field are not increasing despite the benefits of many acquiring an engineering degree.  

The South African public service is confronted with serious capacity issues that 

affect the development of the state. Mxakato-Diseko (2008) in Butler (2010:194) 

observed that ‘it does not matter what slant or take you have on the developmental state: 

at the end of the day, a strong coherent and astute public service is critical’. The issue of 

capacity is important in the bureaucracy as a lack thereof affects the government’s ability 

to respond to citizen needs and demands (Naidoo, 2009:992). Fehnel (1997:374) argues 

that the post-1994 government has the legitimacy that the apartheid government lacked, 

but it lacks the capacity to fulfil its developmental agenda. It is imperative for 

government to enhance the skills of members of the public service and deal with capacity 

issues. Respondents indicated that there are not sufficient support structures in place. This 

is corroborated by Cameron (2009:23), who argues that research indicates that there is 

still not sufficient support for affirmative action appointees. There was, however, an 

exception in the Western Cape provincial government, which has a training programme 

to fast track such appointees. It is thus imperative that appropriate support structures and 

training be provided to these appointees to improve the skills and capacity situation in the 

public service. It was stated that appointing designated groups without the necessary 

support is often referred to as ‘setting up people to fail’ (Cameron, 2009:23). 

 It is thus imperative to ensure that there is a strong link between transformation 

and training and development. It is furthermore necessary that programmes fast track 

mentoring schemes for new managers and that comprehensive induction processes and 

ongoing capacity development programmes are implemented in line with the White Paper 

on Public Service Training and Education (RSA, 1997). The EEA of 1998 also states that 

designated groups need to receive training and development. Luiz (2002:608) speculates 

that government’s affirmative action policy might have a double-edged effect. 

Representativeness may enhance the legitimacy and credibility of the public service; 

however, it will not necessarily promote capacity and autonomy, and cannot be 

undertaken at the expense of capacity. Critics argue that the problem with affirmative 

action is that education and training as they are currently constituted by their very short-

term nature cannot yield results. Human resource development is a long-term and not a 
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short-term process. It thus becomes clear that the public service has an important role to 

play in achieving the goals of the developmental state; however, capacity constraints will 

impede efforts by South African policy makers to entrench critical administrative features 

of historical developmental states. 

The main barriers hindering the career prospects for women managers in 

provincial government were the conflicting roles of work and family, the longstanding 

stereotypes and negative attitudes toward women in management, personal choice, the 

lack of open vacancies, the lack of technical skills and capacity constraints.  

4.5 Summary 

The main findings in this chapter are that the transformation process appears to have 

resulted in a relatively representative public service this is largely due to affirmative 

action measures. However, in the management echelons of the provincial public service, 

progress has been slow and the transformation process has not penetrated aggressively 

into the upper management level, despite an increase in the number of women managers. 

Where there is an increase in women managers, it is still in traditional caring 

departments. It was also found that the ‘glass ceiling’ is still in place and there are subtle 

barriers that hinder the career prospects of women. The target that women should 

constitute 50% of managers is indeed idealistic; however, whether it is realistic and 

practical is questionable, given the historical legacy, the issue of skills and the patriarchal 

nature of our society.  

The following chapter concludes the research and provides recommendations for 

future research.  
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CHAPTER 5 

CONCLUSION AND DIRECTIONS FOR FUTURE RESEARCH 

Prior to 1994, white Afrikaner men dominated the South African public service. This 

resulted in service delivery being directed to the white minority. At the inception of 

democracy it became necessary to improve the representativeness of the public service to 

reflect the demographic makeup of the country. This was needed to ensure 

responsiveness, legitimacy and credibility. Affirmative action was thus instituted, among 

other pieces of legislation, to spur the transformation process and ensure that 

representativeness was achieved. The main focus of affirmative action and representation 

was directed at improving the racial composition of the public service. It was only 

recently that more attention has been paid to women in the public service.  

Various pieces of legislation and policies including the 1996 Constitution, the 

White Paper on Transformation in the Public Service (1995) and the White Paper on 

Affirmative Action (1998) were drawn up, while the Employment Equity Act (1998) and 

Public Service Regulations Act (2001), among others, have been enacted to spur the 

transformation process and ensure that women are adequately represented in the public 

service. This legislation and policies reflect the government’s commitment to 

empowering women.  

This study had four purposes; the first was to provide an overview of affirmative 

action reform, rationale and motivation. This showed that affirmative action was 

motivated due to a legacy of discrimination against the majority of the South African 

citizenry.  

The second purpose was to review the state of gender representation in the nine 

provincial public services. This review has shown that efforts to transform the gender 

composition of the state bureaucracy have yielded considerable results since 1994, and 

the transformation process has resulted in a broadly representative public service at the 

provincial level. Across the nine provincial public services, the 50% target for women’s 

representation set by government has been achieved. This is credited to affirmative action 

and other pieces of legislation that promote the representativeness and equality of 

women. 
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Given that there has been considerable improvement in the overall composition of 

the public service, the third purpose was to determine whether the same gains have been 

made at the managerial level. Researchers have increasingly turned their attention to 

women in the workplace, especially in management positions, and have focused on the 

demographic changes in the top echelons of organisations. There has also been 

significant and growing awareness of women’s intellectual and professional contribution. 

This was motivated by women largely being excluded from decision-making posts under 

the apartheid regime. The representation of women at the management level in provincial 

public service has also increased significantly. However, this study has shown that a 

small number of women hold management positions in the public service, particularly 

senior management positions, and as such are an underutilised and wasted resource.  

Lastly, the study focused on identifying the barriers women face in the pursuit of 

a management career in the public service. Although blatant gender discrimination is no 

longer official policy, it was discovered that the glass ceiling is still in place and that 

there are subtle barriers that hinder the career prospects of women. These barriers include 

the dual responsibility of balancing work and family. This is particularly challenging for 

women, given that work and family constitute dominant female life roles. Negative 

stereotypes against women were also identified as an impediment to a management 

career. These stereotypes are largely attributed to the socialisation process that assigns 

different roles to men and women. It was also observed that women managers are not 

found in high numbers due to personal choice and not only because opportunities do not 

exist. The lack of open vacancies and technical skills was also identified as an obstacle to 

career development.  

The political battle for gender equality has partly been won with the enactment of 

various pieces of legislation; however, there are barriers that limit the career 

advancement of women. The lack of women in management indicates that there is a lack 

of commitment to mainstreaming gender as an issue and that there is resistance to gender 

equality. The overwhelming number of men in management in the public service is not 

promising for gender sensitivity and could be indicative of the more general problems of 

gender mainstreaming in public policy.  
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5.1 Directions for future research 

Affirmative action should be regarded as an important aspect of the transformation of the 

public service and the broader South Africa as a whole. With the correct planning, 

implementation and awareness it will aid in fostering a democratic relationship between 

the country’s citizens and its public service. Affirmative action is a means to an end and 

is not only about simply increasing numbers. It therefore has to complement other 

transformation goals.  

When posts are advertised, equal employment considerations are often in bold 

print and not the specific skills or requirements. This can become discouraging for some; 

therefore the merit principle should not be overshadowed simply to achieve 

representation.  

An important aspect regarding affirmative action and women’s representation is 

the extent to which women have been empowered. This relates broadly to whether

passive representation leads to active representation. It appears that passive

representation may have been achieved in the overall public service; however, for passive

representation to equal active representation, more women should be concentrated in

decision-making or management positions in order to make any meaningful contribution

and empower other women. Given that women are confronted with barriers in the 

workplace, this disempowers rather than empowers women. Empowerment is not about

the number of women in government; it is about increasing their spiritual, economic, and

political strength and confidence. It is about women influencing other women. If women

are not actively represented in management and decision-making posts, then they cannot

further the interests of other women. Further research on women’s empowerment is 

required to examine the relationship between passive and active representation in the

South African public service. This will require an effective means of measuring

empowerment. 

It was also found that women do not undertake a management career due to 

personal choice and thus it emerged that there is a limited pool of women managers to 

draw on for senior positions. This is an interesting finding that warrants further research 

and investigation.  
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It has been relatively difficult to increase the representation of women at the 

management level and it becomes questionable whether the affirmative action target of 

50% is a realistic and attainable goal, given the challenges confronting the bureaucracy. 

This area requires further research.  

While research has been done on race and gender representation, it would be 

interesting to explore the area of disability – an under researched area, in relation to 

affirmative action across the racial and gender spectrum.  

5.2 Concluding remarks 

The overall picture indicates that affirmative action has produced shifts in the 

representation of women in the public service and has produced a public service that is 

more in line with the demographic profile of the country. If the theory of representative 

bureaucracy is considered, there are additional benefits of affirmative action. One of 

these is that the public service will be more responsive to the citizenry, and this will 

result in greater legitimacy, credibility and improved service delivery. A more 

representative bureaucracy has been created where public servants can identify with 

citizens, because they have a greater understanding of the masses that were neglected 

under the apartheid regime.  

The discourse on affirmative action policies strongly points to a representative 

bureaucracy. The current focus of affirmative action is on passive representation and 

targets. There is thus a strong correlation between the theory of representative 

bureaucracy and the policy language of affirmative action. However, there appears to be 

a shift in the affirmative action dialogue towards empowerment, which could possibly be 

achieved through active representation (Milne, 2009).  

In conclusion, despite the problematic issues still surrounding this area, the 

position of women in the public service has been improving steadily. The face of the 

public service has changed and it appears that in many areas the public service has got the 

right balance. However, although it is generally representative, there is still much 

potential for the improvement of women’s position in the public service and for the 

broader development of society. The issues confronting women are not only public 

service phenomena, but can also be found in other employment sectors. However, the 
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public service in South Africa is a catalyst for change and therefore it is here that such 

change has to start.  



Univ
ers

ity
 of

Cap
e T

ow
n

 74 

BIBLIOGRAPHY 
Adamolekun, L. 2004. How administrative competence contributes to better 

developmental performance. Paper presented at Annual Conference of the 

International Association of School and Institutes of Administration (IASIA). 12–

16 July, Seoul, South Korea. 

 

Andrews, Y. 1992. Affirmative action: a suspected equaliser: Journal of public 

administration. 27(1): 34–43. 

 

Auluck, R. 2001. The management of diversity: the UK civil service journey continues. 

In Managing Diversity in the Civil Service, United Nations Department of 

Economic and Social Affairs (UNESA) and the International Institute of 

Administrative Sciences (IIAS). New York: United Nations. 59–80. 

 

Babbie, E. and Mouton, J. 2001. The practice of social research. Cape Town: Oxford 

University Press. 

 

Barber, J.A. 1970. Social mobility and voting behavior. Chicago: Rand McNally. 

 

Burger, J. 2006. Transform, perform ... or just conform?: evaluating SA public 

management reform initiatives. Inaugural lecture. School of Public Management 

and Planning, University of Stellenbosch 

 

Butler, A. 2010. Consolidation first: institutional reform priorities in the creation of a 

developmental state in South Africa. In Constructing a democratic developmental 

state in South Africa: potentials and challenges. Edited by O. Edigheji. Cape 

Town: HSRC. 183–201. 

 

Cameron, R. 2004. Affirmative action in the South African public sector. Manuscript. 

University of Cape Town. (Unpublished). 

 

Cameron, R. 2009. New public management reforms in the South African public service: 

1999–2009. Journal of public administration. 44(4.1): 910–942. 

 

Carlson, P. 1997. In defense of affirmative action. The race and ethnicity book review 

discussion list. [Online]. Available: 

http://lilt.ilstu.edu/gmklass/pos334/archive/bergman.htm. 

 

Clancy, M. and Tata, J. 2005. A global perspective on balancing work and family. 

International journal of management. 22(2): 234–241. 

 

Cox, R., Buck, S. and Morgan, B. 1994. Public administration in theory and practice. 

Englewood Cliffs: Prentice Hall. 

 

Deane, T. 2005. Understanding the need of anti-discrimination legislation in South 

Africa. Fundamina. 1(2): 1–11. 



Univ
ers

ity
 of

Cap
e T

ow
n

 75 

 

DeLeon, L. 2005. Public management, democracy and politics. In The Oxford handbook 

of public management. E. Ferlie, L.E. Lynn and C. Pollitt, Eds. New York: 

Oxford University Press. 103-130.  

 

Dolan, J. 2000. The senior executive service: gender, attitudes, and representative 

bureaucracy. Journal of public administration research and theory. 10(3): 513–

529. 

 

Doverspike, D., Taylor, M. and Arthur, W. 2000. Affirmative action: a psychological 

perspective. New York: Nova Science. 

 

DPSA. 1996. Annual report. RSA: DPSA.  

 

DPSA. 2007. Personnel and salary information. Public service employment statistics. 

Pretoria: Requested from DPSA. 

 

Fehnel, D. 1997. Donors and development. In Managing sustainable development in 

South Africa. 2
nd

 ed. edited by P. FitzGerald, A. McLennan and B. Munslow. 

Cape Town: Oxford University Press. 

 

Fleming, J.E. et al. 1978. The case for affirmative action for blacks in higher education. 

Washington, DC: Howard University Press.  

 

Fredrickson, H. and Smith, K. 2003. The public administration theory primer: essentials 

of public policy and administration series. Boulder: Westview Press. 

 

Fullwinder, R. 1980. The reverse discrimination controversy: a moral and legal analysis. 

Philosophy and Society Series. Lanham: Rowman and Littlefield. 

 

Gazso, A. 2004. Women’s inequality in the workplace as framed in news discourse: 

refracting from gender ideology. Canadian review of sociology. 41(4): 449–473. 

 

Global Rights 2005. Affirmative action: a global perspective. New York: Global Rights. 

 

Goetz, A. 1998. Women in politics and gender equity in policy: South Africa and 

Uganda. Review of African political economy. 25(76): 241–262. 

 

Greenwalt, K. 1983. Discrimination and reverse discrimination. New York: Knopf. 

 

Groeneveld, S. and Van de Walle, S. 2010. A contingency approach to representative 

bureaucracy: power, equal opportunities and diversity. International review of 

administrative sciences. 76(2): 239–258. 

 

Hassen, E. and Altman, M. 2007. Employment scenarios for the public service in South 

Africa. Research report. Human Sciences Research Council. 



Univ
ers

ity
 of

Cap
e T

ow
n

 76 

 

Hassim, S. 2003. The gender pact and democratic consolidation: institutionalizing gender 

equality in the South African state. Feminist studies. 29(3): 505–528. 

 

Howe, K. and Eisenhart, M. 1990. Standards for qualitative (and quantitative) research: a 

prolegomenon. Educational researcher. 19(4): 2–9. 

 

Johnson, R. and Onwuegbuzie, A. 2004. Mixed methods research: a research paradigm 

whose time has come. Educational researcher. 33(7): 14–26. 

 

Jordaan, C. and Ukpere, W. 2011. South African industrial conciliation act of 1924 and 

current affirmative action: an analysis of labour economic history. African journal 

of business management. 5(4): 1093–1101. 

 

Keiser, L.,Wilkins, V., Meier, K. and Holland, C. 2002. Lipstick and logarithms: gender, 

institutional context, and representative bureaucracy. American political science 

review. 96(3): 553–564. 

 

Kellough, J. 2006. Understanding affirmative action: politics, discrimination, and the 

search for justice. Washington, DC: Georgetown University Press. 

 

Kingsley, J. 1944. Representative bureaucracy: an interpretation of the British civil 

service. Ohio: Antioch Press. 

 

Kranz, H. 1976. The participatory bureaucracy: women and minorities in a more 

representative public service. Lexington, MA: Lexington Books. 

 

Krislov, S. 1974. Representative bureaucracy. Englewood Cliffs: Prentice Hall. 

 

Krislov, S. and Rosenbloom, D. 1981. Representative bureaucracy and the American 

political system. New York: Praeger. 

 

Landman, T. 2000. Issues and methods in comparative politics: an introduction. London: 

Routledge. 

 

Leftwich, A. 2006. Changing configurations of the developmental state. In International 

development governance. A.S. Haque and H. Zafarull, Eds. London: Taylor and 

Francis. 51-74. 

 

Lester, A. 1980. Reasoning about discrimination. Princeton: Princeton University Press. 

 

Levin, R. 2004. Building a unified system of public administration. Speech delivered at 

the 2
nd

 Public Service Conversation. 6 December, Gordons Bay, South Africa. 

 

Levin, R. 2009. Transforming the public service to support the developmental state. 

Journal of public administration. 44(4.1): 943–968. 



Univ
ers

ity
 of

Cap
e T

ow
n

 77 

 

Lewis, G. 1988. Progress toward racial and sexual equality in the federal civil service? 

Public administration review. 48(3): 700–707. 

 

Liff, S. and Ward, K. 2001. Distorted views through the glass ceiling: the construction of 

women’s understandings of promotion and senior management positions. Gender, 

work and organization. 8(1): 19–36. 

 

Luiz, J. 2002. South African state capacity and post-apartheid economic reconstruction. 

International journal of social economics. 29(8): 594–614. 

 

Maphai, V. 1992. The civil service: transition and affirmative action. In Redistribution 

and affirmative action: working on the South African political economy. P. Hugo, 

Ed. Pretoria: Southern Books.  

 

Maphunye, K. 2001. The South African senior public service: roles and the structure in 

post-1994 departments. Journal of public administration. 34(4): 312–323. 

 

Maphunye, K. 2003. Women in the civil service: has South Africa got the balance right? 

Proceedings of the Human Sciences Research Council (HSRC) conference. 12–13 

June, Boksburg, South Africa. 1–17. 

 

Mehta, A. 1996. Recasting indices for developing countries: a gender empowerment 

measure. Economic and political weekly. 31(43): 80–86. 

 

Meier, K. 1975. Representative bureaucracy: an empirical analysis. American political 

science review. 69(2): 526–542. 

 

Meier, K. J. 1993. Representative bureaucracy: a theoretical and empirical exposition. 

Research in public administration. 2(1): 1–35. 

 

Mello, D. 2000. An analysis of the implementation of affirmative action in the South 

African public sector. Politeia. 19(1): 31–45. 

 

Mello, D. and Phago, K. 2007. Affirming women in managerial positions in the South 

African public service. Politeia. 26(2): 145–158. 

 

Milne, C. 2009. Affirmative action in South Africa: from targets to empowerment. 

Journal of public administration. 44(4.1): 969–990. 

 

Molina Azorìn, J, M. and Cameron, R. 2010. The application of mixed methods in 

organisational research: a literature review. Electronic journal of business 

research methods. 8(2): 95–105. [Online]. Available: http://www.ejbrm.com. 

 

Mosher, F.C. 1968. Democracy and the public service. New York: Oxford University 

Press. 



Univ
ers

ity
 of

Cap
e T

ow
n

78 

Mosher, F. 1975. American public administration: past, present, future. Birmingham, 

AL: University of Alabama Press. 

Mosher, F. 1982. Democracy and the public service. 2nd ed. New York: Oxford 

University Press. 

Naff, K. 1994. Through the glass ceiling: prospects for the advancement of women in the 

federal civil service. Public administration review. 54(6): 507–514. 

Naff, K. and Uys, F. 2005. Representative bureaucracy in South Africa: success or 

failure? Paper presented to the Annual Meeting of the Midwest Political Science 

Association. 7–10 April, Chicago. 

Naff, K.C. 2007. Passive representation in the South African bureaucracy: a lot has 

happened, but it’s a lot more complicated .... Paper presented to the Annual 

Meeting of the American Political Science Association. 30 August–2 September, 

Chicago.

Naff, K.C. 2010. Toward a representative bureaucracy: can gender make a difference? In 

Women in politics: outsiders or insiders? 4
th

ed. edited by L. D. Whitaker. New

Jersey: Prentice Hall. 

Naidoo, V. 2008. Assessing racial redress in the public service. In Racial redress and 

citizenship in South Africa. K. A. Bentley and A. Habib, Eds. Cape Town: HSRC

Press. 99–128.

Naidoo, V. 2009. Revisiting administrative ‘capacity’ in the context of public service

transformation. Journal of public administration. 44(4.1): 991–1010.

Naidoo, V. and Kongolo, M. 2004. Has affirmative action reached South African

women? Journal of international women’s studies. 6(1): 124–136.

Ncholo, P. 2000. Reforming the public service in South Africa: a policy framework. 

Public administration and development. 20(2): 87–102. 

Ndletyana, M. 2008. Affirmative action in the public service. In Racial redress and 

citizenship in South Africa. K.A. Bentley and A. Habib, Eds. Cape Town: HSRC 

Press. 77–98. 

Omar, A. and Davidson, M. 2001. Women in management: a comparative cross-cultural 

overview. Cross cultural management. 8(3/4): 35–67. 

Padayachee, P. 2003. A study of affirmative action and employment equity in higher 

education institutions in KwaZulu-Natal. PhD thesis. University of Pretoria. 



Univ
ers

ity
 of

Cap
e T

ow
n

 79 

Pitkin, H.F. 1972. The concept of representation. Berkeley: University of California 

Press. 

 

PMG (Parliamentry Monitoring Group). 2010. Persal clean-up strategy: deputy minister 

briefing. Placement of Public Service Commission and Public Administration 

Leadership and Management Academy 2011/12 budgets. [Online]. Available: 

http://www.pmg.org.za/report/20100824-national-treasury-department-public-

service. 

 

Pottinger, J.S. 1972. Race, sex and jobs: the drive toward equality. Change. 4: 26–29. 

 

PSC (Public Service Commission). 2004. State of the public service report. Pretoria: 

Government Printer. 

 

Riccucci, N. and Saidel, J. 1997. The representativeness of state-level bureaucratic 

leaders: a missing piece of the representative bureaucracy puzzle. Public 

administration review.57 (5). 423–430.  

 

Rosenbloom, D.H. 1977. Federal equal employment opportunity: politics and public 

personnel administration. New York: Praeger. 

 

Rosenfeld, A. 1991. Affirmative action and justice: a philosophical and constitutional 

enquiry. New York: Vail-Ballon Press. 

 

RSA (Republic of South Africa). 1993. Constitution of the Republic of South Africa, Act 

no. 200 of 1993. Pretoria: Government Printer. 

 

RSA (Republic of South Africa). 1994. White Paper on Reconstruction and 

Development: Government’s Strategy for Fundamental Transformation. Pretoria: 

Government Printer. 

 

RSA (Republic of South Africa). 1995. White Paper on the Transformation of the Public 

Service. Government Gazette. 365(16838).  

 

RSA (Republic of South Africa). 1996. Constitution of the Republic of South Africa, Act 

no. 108 of 1996. Government Gazette. 378(17678).  

 

RSA (Republic of South Africa). 1997. White Paper on Public Service Training and 

Education. Pretoria: Government Printer. 

 

RSA (Republic of South Africa). 1998a. Employment Equity Act, Act no. 55 of 1998. 

Government Gazette. 400(19370).  

 

RSA (Republic of South Africa). 1998b. White Paper on Affirmative Action in the Public 

Service. Government Gazette. 394(18800).  

 



Univ
ers

ity
 of

Cap
e T

ow
n

 80 

RSA (Republic of South Africa). 2001. Public Service Regulations, 2001. Government 

Gazette. R.1, 5 January.  

 

Saltzstein, G. H. 1979. Representative bureaucracy and bureaucratic responsibility. 

Administration and society. 10: 465–475. 

 

Selden, S.C. 1997. Representative bureaucracy: examining the linkage between passive 

and active representation in the farmers home administration. American review of 

public administration. 27(1): 22–42. 

 

Stats SA (Statistics South Africa). 2011. Mid-year population estimates. [Online]. 

Available: http://www.statssa.gov.sa. 

 

Stevens, A. 2009. Representative bureaucracy what, why and how? Evidence from the 

European Commission. Public policy and administration. 24(2): 119–139. 

 

Sturm, S. and Guinier, L. 1996. The future of affirmative action: reclaiming the 

innovative ideal. California law review. 84(4): 953–1036. 

 

Swanepoel, B. 1998. South African human resource management: theory and practice. 

Kenwyn: Juta. 

 

Tashakkori, A. and Teddlie, C. 2003. Handbook of mixed methods in social and 

behavioural research. Thousand Oaks: Sage. 

 

United Nations. 2005. Unlocking the human potential for public sector performance: 

world public sector report 2005. New York: UN Department of Economic and 

Social Affairs. 

 

Van Reenen, T. 1997. Equality, discrimination and affirmative action: an analysis of 

section 9 of the Constitution of the Republic of South Africa. SA public law. 12: 

151–165. 

 

Van Riper, P. 1958. History of the United States civil service. New York: Harper and 

Row. 

 

Venter, A. and Landsberg, C. 2006. Government and politics in the new South Africa. 3
rd

 

ed. Pretoria: Van Schaik. 

 

Wessels, J. 2005. Equal employment opportunities: a conceptual puzzle. Politeia. 24(2): 

125–141. 

 

Wessels, J. 2008. Transforming the public service to serve a diverse society: can 

representativeness be the most decisive criterion? Politeia. 27(3): 21–36. 

 



Univ
ers

ity
 of

Cap
e T

ow
n

81 

Whitaker, A. 2001. Representative bureaucracy: a study of race and gender representation 

in the Western Cape province. Master’s dissertation. Faculty of Economic and 

Management Sciences, University of the Western Cape. 

Wilson, F. 2002. Management and the professions: how cracked is that glass ceiling? 

Public money and management. 22(1): 15–20. 

Wise, T. 2005. Affirmative action: racial preference in black and white. London: 

Routledge. 

Woolard, I. and Thompson, K. 2002. Achieving employment equity in the public service: 

a study of changes between 1995 and 2001. Working Papers, Development Policy 

Research Unit, University of Cape Town. 

Wrigley, B. 2002. Glass ceiling? What glass ceiling? A qualitative study of how women 

view the glass ceiling in public relations and communications management. 

Journal of public relations research. 14(1): 27–55.



Univ
ers

ity
 of

Cap
e T

ow
n

82 

APPENDIX A: 

DPSA PERSAL DATA BY PROVINCE 
Table 12: Eastern Cape provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 8 188 7 050 7 940 12 640 9 172 5 189 

Skilled 13 272 10 790 12 207 6 774 6 044 7 077 

Highly Skilled 

Production 
47 673 49 841 47 322 18 840 19 952 16 849 

Highly Skilled 

Supervision 
921 942 6 597 1 708 1 774 5 518 

Management 23 56 - 80 162 - 

Senior Management - 5 129 8 10 225 

Other - - 1 - - 2 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled - - 1 5 3 4 

Skilled 13 12 15 3 9 11 

Highly Skilled Production 233 236 182 227 227 153 

Highly Skilled Supervision 22 23 83 85 71 142 

Management - 1 - 1 16 - 

Senior Management - - 5 - - 27 

Other - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 731 643 488 781 614 338 

Skilled 1 133 1 042 1 142 360 395 390 

Highly Skilled Production 3 755 3 589 3 425 2 119 2 031 1 645 

Highly Skilled Supervision 31 36 485 205 214 634 

Management - 1 - 5 20 - 

Senior Management - - 7 - 1 30 

Other - - 1 - - - 

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 40 24 51 98 53 45 

Skilled 955 656 453 263 216 168 

Highly Skilled 

Production 
3 743 3 489 2 778 1 622 1 450 845 

Highly Skilled 

Supervision 
144 142 912 537 464 930 

Management 1 11 - 23 61 - 

Senior Management - 2 23 - 4 72 

Other - - 2 - - -
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Table 13: Free State provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 6 439 5 140 3 935 7 081 5 130 3 674 

Skilled 5 597 5 042 6 812 3 277 3 104 4 988 

Highly Skilled 

Production 
13 404 14 310 15 077 8 327 8 570 7 824 

Highly Skilled 

Supervision 
230 288 1 735 661 758 2 086 

Management 9 25 - 33 66 - 

Senior Management - 1 65 4 11 153 

Other - - - - - -

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled - - - - - -

Skilled 4 7 3 3 1 4 

Highly Skilled 

Production 
16 24 23 15 10 8 

Highly Skilled 

Supervision 
2 3 10 8 9 22 

Management - 2 - 2 3 - 

Senior Management - - 1 - - 4 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 158 121 109 207 140 95 

Skilled 454 377 370 207 176 195 

Highly Skilled

Production
609 673 615 347 345 279 

Highly Skilled 

Supervision
8 15 105 30 32 93 

Management - 5 - 3 5 - 

Senior Management - - 6 - 1 11 

Other - - - - - -

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 44 35 26 78 56 55 

Skilled 1 355 885 766 483 353 277 

Highly Skilled 

Production 
4 994 4 966 4 095 2 025 1 769 1 145 

Highly Skilled 

Supervision 
253 278 1 062 586 567 1 073 

Management 7 18 - 79 82 - 

Senior Management - - 31 3 5 99 

Other - - 6 - - -
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Table 14: Gauteng provincial government 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 11 519 9 920 8 733 11 745 9 109 8 451 

Skilled 11 208 11 740 17 707 3 579 3 842 7 514 

Highly Skilled 

Production 
26 373 28 566 34 481 9 266 10 450 13 189 

Highly Skilled 

Supervision 
614 723 5 984 1 057 1 218 3 840 

Management 33 70 - 74 127 - 

Senior Management 6 5 159 10 9 291 

Other - - - - - 1 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 43 32 23 15 9 16 

Skilled 152 109 128 58 45 44 

Highly Skilled 

Production 
1 247 1 494 1 413 554 610 332 

Highly Skilled 

Supervision 
111 117 549 335 312 627 

Management 5 8 - 27 36 - 

Senior Management - - 21 2 4 62 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - 1 - 

Lower Skilled 294 269 222 220 165 163 

Skilled 656 546 532 165 138 152 

Highly Skilled

Production
1 936 1 865 1 715 862 799 626 

Highly Skilled 

Supervision
44 64 351 112 129 345 

Management 7 8 - 6 11 - 

Senior Management 1 1 24 1 1 28 

Other - - - - - -

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 172 104 143 243 168 199 

Skilled 2 323 1 520 1 328 664 435 366 

Highly Skilled 

Production 
15 018 13 716 10 168 4 189 3 816 2 354 

Highly Skilled 

Supervision 
941 776 4 204 1 944 1 559 2 379 

Management 37 56 - 167 172 - 

Senior Management 2 1 70 3 9 166 

Other - - 2 - - -
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Table 15: KwaZulu-Natal provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 9 359 11 518 8 578 13 570 12 067 6 700 

Skilled 19 028 17 024 31 175 9 329 8 638 18 011 

Highly Skilled 

Production 
42 626 49 860 52 103 16 473 19 238 18 682 

Highly Skilled 

Supervision 
525 881 10 888 1 443 1 774 6 495 

Management 21 53 - 89 156 - 

Senior Management 1 4 135 10 16 234 

Other - - 1 - - 3 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 496 579 313 483 480 383 

Skilled 1 671 1 488 2 053 1 426 1 362 1 544 

Highly Skilled 

Production 
7 491 7 855 6 424 4 714 4 481 2 976 

Highly Skilled 

Supervision 
231 257 2 550 627 574 2 109 

Management 7 26 - 40 59 - 

Senior Management - - 41 1 2 102 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 146 171 102 130 137 59 

Skilled 746 640 622 200 180 214 

Highly Skilled

Production
1 254 1 238 1 000 522 514 360 

Highly Skilled 

Supervision
25 30 336 53 56 166 

Management 1 2 - 3 4 - 

Senior Management - - 6 1 3 6 

Other - - - - - -

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 221 129 50 249 119 77 

Skilled 1 407 852 623 400 247 219 

Highly Skilled 

Production 
5 255 4 623 3 280 2 017 1 603 983 

Highly Skilled 

Supervision 
312 299 1 319 862 636 1 024 

Management 19 18 - 89 97 - 

Senior Management - 2 30 7 5 102 

Other - - - - - -
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Table 16: Limpopo provincial government. 

Gender  Female Male 

Year  Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 12 252 9 083 7 424 16 128 10 478 6 519 

 Skilled 7 629 7 504 11 633 5 694 5 073 8 914 

 
Highly Skilled 

Production 
35 407 38 003 36 325 28 930 29 661 25 141 

 
Highly Skilled 

Supervision 
497 615 7 514 1 798 2 043 6 886 

 Management 19 70 - 87 156 - 

 Senior Management 3 3 143 11 17 262 

 Other - - 13 - - 2 

Asian 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled - - - - - 1 

 Skilled 7 4 5 1 - - 

 
Highly Skilled 

Production 
63 65 50 61 69 30 

 
Highly Skilled 

Supervision 
9 9 29 19 20 57 

 Management - - - 2 6 - 

 Senior Management - - 6 - 1 10 

 Other - - - - - - 

Coloured 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 15 8 5 11 9 7 

 Skilled 15 19 19 5 3 5 

 
Highly Skilled 

Production 
30 44 46 25 30 23 

 
Highly Skilled 

Supervision 
3 3 17 6 9 16 

 Management - 1 - - 1 - 

 Senior Management - - - - - 3 

 Other - - - - - - 

White 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 35 14 13 34 20 25 

 Skilled 432 225 155 127 70 64 

 
Highly Skilled 

Production 
1 437 1 426 1 158 697 600 367 

 
Highly Skilled 

Supervision 
49 53 386 202 184 308 

 Management 4 6 - 14 15 - 

 Senior Management - - 10 3 1 25 

 Other - - - - - - 
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Table 17: Mpumalanga provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 4 878 3 974 4 313 5 950 4 032 3 783 

Skilled 4 866 4 408 7 977 2 913 2 799 4 902 

Highly Skilled 

Production 
15 276 18 083 21 828 8 330 9 710 11 068 

Highly Skilled 

Supervision 
284 376 3 212 723 858 3 136 

Management 12 39 - 49 83 - 

Senior Management 2 3 66 7 6 144 

Other - - 927 - - 87 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 1 1 3 3 2 4 

Skilled 19 8 11 1 - 5 

Highly Skilled 

Production 
77 114 120 77 84 65 

Highly Skilled 

Supervision 
5 6 47 23 28 75 

Management - 1 - 1 3 - 

Senior Management - - 4 2 2 4 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 32 31 22 13 7 8 

Skilled 78 61 62 22 11 19 

Highly Skilled

Production
109 154 146 47 51 34 

Highly Skilled 

Supervision
- 3 28 10 13 27 

Management - - - 2 1 - 

Senior Management - - 1 - - 1 

Other - - - - - -

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 40 30 24 31 14 27 

Skilled 848 528 407 255 174 114 

Highly Skilled 

Production 
2 582 2 740 2 050 1 156 1 135 611 

Highly Skilled 

Supervision 
89 93 853 278 251 611 

Management 2 2 - 19 19 - 

Senior Management - - 9 1 - 25 

Other - - - - - -
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Table 18: North West provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 5 145 4 621 2 871 7 066 5 703 3 154 

Skilled 7 569 6 920 7 130 3 767 3 544 4 381 

Highly Skilled 

Production 
21 621 22 883 20 476 10 875 11 123 8 542 

Highly Skilled 

Supervision 
272 362 2 188 713 896 2 588 

Management 14 37 - 41 107 - 

Senior Management 4 3 84 3 5 138 

Other - - - - - 1 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 1 - 2 - - 4 

Skilled 6 6 8 2 6 4 

Highly Skilled 

Production 
66 126 81 45 113 46 

Highly Skilled 

Supervision 
4 10 43 30 33 83 

Management - 3 2 8 - 

Senior Management - - 3 2 4 12 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 128 102 101 76 82 71 

Skilled 145 153 148 38 51 56 

Highly Skilled

Production
262 279 261 130 144 119 

Highly Skilled 

Supervision
8 11 58 16 20 54 

Management 1 2 - - 6 - 

Senior Management - - 4 - - 9 

Other - - - - - 

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - 1 - - - -

Lower Skilled 29 24 37 66 55 53 

Skilled 848 532 444 237 199 161 

Highly Skilled 

Production 
2 521 2 790 2 509 1 020 954 642 

Highly Skilled 

Supervision 
92 99 643 314 296 547 

Management 4 11 - 17 33 - 

Senior Management - - 15 3 2 26 

Other - - 2 - - 1 



Univ
ers

ity
 of

Cap
e T

ow
n

 89 

Table 19: Northern Cape provincial government. 

Gender  Female Male 

Year  Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 531 582 480 663 612 482 

 Skilled 510 682 1 546 298 396 1 124 

 
Highly Skilled 

Production 
1 354 1 691 3 320 707 857 1 404 

 
Highly Skilled 

Supervision 
31 51 667 78 107 561 

 Management 3 7 - 18 30 - 

 Senior Management 1 1 26 1 3 60 

 Other - - - - - - 

Asian 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 1 - 1 - 1 2 

 Skilled 3 5 2 1 3 3 

 
Highly Skilled 

Production 
10 15 24 10 6 10 

 
Highly Skilled 

Supervision 
4 7 21 4 12 39 

 Management - 1 - 1 4 - 

 Senior Management - - 3 - - 7 

 Other - - - - - - 

Coloured 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 1 020 966 379 929 826 356 

 Skilled 1 057 1 065 1 564 485 527 1 025 

 
Highly Skilled 

Production 
2 717 2 880 2 764 1 652 1 688 1 413 

 
Highly Skilled 

Supervision 
36 49 576 147 179 606 

 Management 7 7 - 4 16 - 

 Senior Management - 1 18 2 1 34 

 Other - - - - - - 

White 
Personal Notch/ No key 

scale 
- - - - - - 

 No Salary level - - - - - - 

 Lower Skilled 27 17 10 11 10 8 

 Skilled 362 289 232 114 78 63 

 
Highly Skilled 

Production 
1 576 1 556 1 185 600 546 270 

 
Highly Skilled 

Supervision 
38 35 452 140 135 353 

 Management - - - 9 17 - 

 Senior Management - - 4 - - 21 

 Other - - 1 - - - 
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Table 20: Western Cape provincial government. 

Gender Female Male 

Year Dec-00 Mar-04 Dec-07 Dec-00 Mar-04 Dec-07 

Race Skills level 
Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

Head 

Cnt 

African 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 678 707 816 1 330 991 1 027 

Skilled 846 1 001 2 292 365 558 1 301 

Highly Skilled 

Production 
3 590 4 417 4 935 1 397 1 829 2 000 

Highly Skilled 

Supervision 
80 116 1 031 116 133 655 

Management 1 9 - 2 11 - 

Senior Management - - 24 - 1 42 

Other - - 4 - - 2 

Asian 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - -

Lower Skilled 3 6 5 3 3 9 

Skilled 11 18 36 8 6 17 

Highly Skilled 

Production 
143 190 150 78 118 67 

Highly Skilled 

Supervision 
33 45 157 65 77 158 

Management 1 1 - 11 12 - 

Senior Management - - 5 - 1 16 

Other - - - - - -

Coloured 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - 

Lower Skilled 4 666 4 029 2 646 4 262 2 817 2 214 

Skilled 6 010 5 826 7 979 2 326 2 649 3 735 

Highly Skilled

Production
15 533 15 756 14 128 7 830 8 025 6 850 

Highly Skilled 

Supervision
162 227 3 531 749 850 2 881 

Management 4 10 - 32 60 - 

Senior Management 1 1 31 6 9 93 

Other - - 3 - - 5 

White 
Personal Notch/ No key 

scale 
- - - - - -

No Salary level - - - - - 

Lower Skilled 59 72 155 110 82 239 

Skilled 1 259 878 937 377 302 404 

Highly Skilled 

Production 
7 135 6 917 5 254 3 059 2 845 1 681 

Highly Skilled 

Supervision 
572 681 2 606 1 586 1 531 2 352 

Management 18 27 - 135 123 - 

Senior Management 1 2 44 10 12 129 

Other - - 33 - - 9 
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APPENDIX B: 

REPRESENTATION IN PROVINCIAL GOVERNMENT BY GENDER 

Table 21: Eastern Cape provincial public service by gender. 

2000 2004 2007 

Total number of women 80 878 78 384 84 249 

Women as % of total public service 63.55 65.15 67.65 

Total number of men 46 384 41 926 40 294 

Men as % of total public service 36.45 34.85 32.35 

Total public service 127 262 120 310 124 543 

Table 22: Free State provincial public service by gender. 

2000 2004 2007 

Total number of women 33 583 31 776 34 852 

Women as % of total public service 58.87 60.30 61.21 

Total number of men 23 459 20 921 22 085 

Men as % of total public service 41.13 30.70 38.79 

Total public service 57 042 52 697 56 937 

Table 23: Gauteng provincial public service by gender.

2000 2004 2007 

Total number  of women 72 742 72 035 87 957 

Women as % of total public service 67.33 67.85 68.13 

Total number of men 35 298 34 128 41 145 

Men as % of total public service 32.67 32.15 31.87 

Total public service 108 040 106 163 129 102 
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Table 24: Kwa Zulu Natal provincial public service by gender. 

2000 2004 2007 

Total number  of women 90 846 98 402 121 629 

Women as % of total public service 63.27 65.16 66.80 

Total number of men 52 738 52 620 60 449 

Men as % of total public service 36.73 34.84 33.20 

Total public service 143 580 151 022 182 078 

Table 25: Limpopo provincial public service by gender. 

2000 2004 2007 

Total number  of  women 57 906 55 780 64 951 

Women as % of total public service 51.81 54.27 57.17 

Total number of men 53 855 47 000 48 665 

Men as % of total public service 48.19 45.73 42.83 

Total public service 111 761 102 780 113 616 

Table 26: Mpumalanga provincial public service by gender.

2000 2004 2007 

Total number of women 29 200 31 429 42 110 

Women as % of total public service 59.45 61.98 62.99 

Total number of men 19 913 19 282 24 750 

Men as % of total public service 40.55 38.02 37.01 

Total public service 49 113 50 711 66 860 
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Table 27: North West provincial public service by gender. 

2000 2004 2007 

Total number  of women 38 740 38 604 37 108 

Women as % of total public service 61.29 62.68 64.20 

Total number of men 24 463 22 985 20 692 

Men as % of total public service 38.71 37.32 35.80 

Total public service 63 203 61 589 57 800 

Table 28: Northern Cape provincial public service by gender. 

2000 2004 2007 

Total number  of women 9 288 9 585 13 275 

Women as % of total public service 61.26 61.67 62.87 

Total number of men 5 874 5 957 7 841 

Men as % of total public service 38.74 38.33 37.13 

Total public service 15 162 15 542 21 116 

Table 29: Western Cape provincial public service by gender.

2000 2004 2007 

Total number  of women 40 806 38 450 46 802 

Women as % of total public service 63.11 63.71 64.39 

Total number of men 23 857 21 906 25 886 

Men as % of total public service 36.89 36.29 35.61 

Total public service 64 662 60 356 72 688 
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APPENDIX C: 

ETHICS CLEARANCE 

University of Cape Town 
Faculty of Humanities 

Ethical Clearance for 
Research Involving Human Subjects 

SecHon A - Proposal & resea rcher delails 

1. Title nt the proposal: 

AF~U'1iN6 ....,""oN • N ."..€ Jl>O .... ftF£i,-" fl.j~u· I. S .. "f~;C;t; ~ 

• ~TtJ4)~ OF f"tDv;~o '--L CIt> lI~roIM~"", ~ - .:><no 

2. Has lhis profoct' l been submitted to any other Ethical Review Yeo /f.l. 
Committee mEC)? 

2. 1 If 50, list which 
-Institutions and 
any reference 
numlX!rs 

2.2 What was/wen:: 
th e outcomej.s. of 
th i!SC dppljCdtions? 

3. is Ults proposal Is being sublnilled for ethical clearance (or Yes r-x 
fCsearch rel :Hed to orexprtndtng on resench previously 
approved by the 
POl.cphy of Humanities REC7 

3.1 If SOl wha.t was the previous. REC reJerencc nl.lmber7 

19 
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4. Researcher DetAils 

4.1 Principal Researcher: 
Title Initials &< Lasl Name DeD.rtment and Institution 

",'1S S 
D(I"P"""~mT OF Ibt...,j"';CJto-l- S"'f".J~i&SJ 

• . TAI'VlL'!NNf 1.JI"l·lv~iT1 OF CAPr lOW'" 

rh"'IP Email 

01.3 OO~ lliLt-r.. -Y""'·......."ere "'" -ClC,X' 

Signature ./h- r Date 30 :cS '. 'tOil 

4.2 vcr Princip.1 Researcher (II dillerenl to u .bove) 

TiUe Initials & l.r'lst Name DCDartmenl and Institution 

PhOlle Em·!1 

Sign.ture I Data 

4 3 Co·resean:he~· 
TIlle Initials &< 1""51 N.1me DeDarlmcnt and Institution 

Phon- T.nail 

utle Initials & Last Name Department and Jnstitution 

I Phon. Email 

litle Initials &< Lost Name Department and fnstitution 

Phone Email 

20 
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5, 15 the r •••• rch being undertake" for. higher degree? '?'l. No 

-If yes. 
5.1 What del\ree? "" flil L PUIl",- rou C-i ';3 ADI't1IN·IS."~'T·lo"'" 

52 Student name: TAoMl"1 NNE I\I\,,~ ~ 

5.3 Supervisor name: ('g.Or- Me.," " T Ul-rvI 1?tCOI'I 

M In what department is the degree? POl't TIUl-L !"TtJDi!;S 

Section B - Checklist 
Tick 

Detailed research proposal 3 hard copies + electronic oopy ..... 
Covering letter and all other 3 hard ropies .. electronic copy ..... 
rdevant correspondence 

Consent forms 3 hard copies + electronic copy v 
(indudetranslations If indicated) 

Subjectis information sheet 3 hard cepies + electronic ropy 
(If separote from oonscnt form) 

Approval/rom Head of Departmental stamp 
!Jcpartment or Research 

NM013dVO 
GrO\1Pi"~ )tn~ 1:~li;;S:;~/~~S3IanlS 

./ 

Yfll/Vd30 

21 
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Section C - Research information 

15. Estimated number of participants: 

S t"'~v lEHS 

16. Estimated duration Ilf s ltJdy: 

r~ HOtJL ~L 'jM~rl&rl 

17. Loration of study 

(jQ1/ft.NM~T bE''' ~ TII1 H IT J OFri Ct~ 

Section 0 - Financial and Contractual Information 

18 b the study being sponsored or (unded? Yes 1J( 
~ 

If!!'" 
19. 1 Who i lh. sponsor/funMr of the study? 

19.2 What is the total budget I sponsor>h,p for the study? 

19.3 Into what fund IS the sponsorship being paid? 

195 Are there JOy restrictions or conditions attachC"d to Yes No 

I puhlic,Uon and/or pre",ntalion of the study resul ts? 
f--

19.6 Does the contract specifically recognise the Yes No 
independence of the researchers involved? 

"-

(Not ~ that any such n .. 'StridioI'lS Or conditiOns contained in 
funding contracts must be made available to th Committoo 
al,)nK with the proPosa1.) 

22 
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Section E • Statement on Conflict of Interest 

The. l'escatcher 1 f!xp€.'ctoo to declare to Ute C.ommittee th presence of any 
potential or existing conflict of Ultcn:st tha l may potentially pOS4.~ a threaL to the 
scientific inte:grity and ethical conduct ot any rt'search i:n the Faculty The 
committee will deddt.: whether such conflicts are $Ufficient as to ,,,arrant 
consideration of thcir jOlPdct on the etrucal conduct 01 the study. 

Disclosure of conflict of mterest does not imply th<1t a study witt be deemed 
unethical, as the mere cxic;tc.ntc of a conflict of interest doe~ not mean lhat 3 

9tl.ldy cannot be conducted ethic-ally. Ho, .... ·'wer, failure LO declare to the 
Committee il conllu:t of interes1 known 10 the reseOltchcr at the outset of the study 
,,,-ill be deemed 10 be uneUlical conduct 

Researchers arC' therefore cxper.tcrl to !!Iign t'itker of the two declarations below, 

a) As the Principal Rescatchf!r in this study (name!:mI'VH . ... NN~ MF'iGR.. ), 

I hereby declare that I am "01 aware of any potential conflict o f interest which 
may intluence m)' ethical conduct of Ihis s tudy, 

}" Signature: --6I':Jltl-------- Date: 30 """''I JOI/ 

b) As the Principal Researcher In this study ('tam : l. 
I /w",by declare that lam am.o: of potential conflicts of interest whIch 
should be considered by the Committee: 

SlgM,'tu"': __________ _ Date: _ ______ _ 

Th-i Form can be downlollded from t.he 
Graduate Sc:hool in the I-fuma,nttie.s website (under 'ReseJ.rch Ethics'): 

hUp:Jlweb.uclac.z.aldept.slhumlnewlethics.btm 
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APPENDIX D: 

CONSENT FORM 

Consent Form 

I, • understood 1hol my p..Wklp.!ltlon in Ihi,s LUlcrvlcw 

i~ solcl) for the purpo~ ofn:scmh and iagrao to participale. I understand ltuu the I"t'sea~h 

QClISCS on Affirmut1\'e AClloT1llnd " Omt'n in the cl\1jl ser\'ic~ . I undcr$tU!\d lhm my IdentilY 

Ml l flOI be f..,vealcd in OilY puhlicatiou resultmg from the resc:arch (unless: I choo~e IC) give 

permission), Moreover, all data from quesuonnairc.s ~iII bt: discarded After it ~ been 

analysed. I wldersland Ihal [will have no rightS 10 fJly aulhorshlp resulting trom the 'i ndlllgs 

of the dissertation. I om also aWMe that I will nOl be ~\\'ardcd in any wny fm my 

particip..'ttiOlL I understand lhal 18m ttlluwed to wnhdraw from partiop3ting in thiS: intcrvu:w, 

at 3ny lim('l. 

Por fun her ini()ml~1fon. please do rH1t hcsit~te lo conllia: 

Tllmlynnc: \1e}'er 

Lkpi (lfPolilical Sludie~ 

Umvc:r,h)' orc~pe Town 

E.mai l: YlDl1.)nne~ermucLOC...za 

Cell: 07) 004 7545 

Nome: .... . . .. ........ . ...... .... ....... .. ~ ........ . , .............. . . 

i8Il1lturc~ ... , ........ , ..... .. ....... . .. .... . ,' ..... , ,., .......... . .. .. ... .. 

Illite: . ..... , .• ", ...... . ... ........ . . .... ,' ............ " , .... ... .... -..... . 
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APPENDIX E: 

INTERVIEW QUESTIONS 
 

Structured interview on affirmative action in the South African public service. 

 

Dear Interviewees, 

My name is Tamlynne Meyer and I am a second year Masters student in the Department 

of Political Studies at the University of Cape Town. I am doing research on Affirmative 

Action and women in the public service. 

 I would like to take the time and ask a few questions which will assist me in analysing 

the status of women and Affirmative Action in the public service. 

Please note that your participation in this interview in voluntarily and no reward will be 

offered. The responses are only for research data and will be confidential.  

 

1. Has Affirmative Action taken place in your organisation? 

2. Has Affirmative Action policies and programmes been explained and discussed 

with all staff? 

3. What is your understanding of Affirmative Action? 

4. Is Affirmative Action legislation always considered in the recruitment, selection 

and promotion process? If so explain how the process works 

5. Do you think developing Affirmative Action policies and providing opportunities 

to women in managerial and senior positions necessarily empower them? Why? 

6. What is your view on the advancement of women into management and senior 

positions?  

7. What in your view/experience are the barriers to the advancement of women? 

8. The post 1994 government called for a non-racist and non sexist state and that the 

civil service (bureaucracy) should be representative of the South African people. 

In your view and experience can the bureaucracy truly be representative and 

responsive to the needs of citizens? Why? Relate to gender.  

9. Does Affirmative Action regularly get monitored and evaluated? If so by whom? 

10. Does race get taken into account when implementing gender affirmative action? 
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Additional comments 

…………………………………………………………………………………………

…………………………………………………………………………………………

…………………………………………………………………………………………

………………………. 

Thank you for your time.  
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APPENDIX F 

INTERVIEW SCHEDULE 
 

 

Interviewee 

 

Position 

 

Interview Date 

 

Respondent A 

 

Director 

 

7 July 2011 

 

 

Respondent B 

 

Deputy Director 

 

7 July 2011 

 

Respondent C 

 

Assistant Director 

 

16 August 2011 

 

Respondent D 

 

Director 

 

30 August 2011 

 

Respondent E 

 

Assistant Director 

 

6 September 2011 

 

Respondent F 

 

Deputy Director 

 

4 October 2011 
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