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Foreword
The idea that different interests should cooperate to build the nation is part of the foundation of South Africa’s new democracy. But the
move from idea to action is not easy.
This account of the Business Trust Expanded Public Works Support Programme (EPWSP) describes how an agreement made at the
2003 Growth and Development Summit, that business would help to expand public works programmes, was realised.
The national target was to provide income and work for a million people in five years. This report shows how private sector support
helped the Department of Public Works achieve its target a year ahead of schedule. This led to a four-fold expansion of the programme.
In accelerating the achievement of these targets, some important lessons were learnt about the process of business engagement for
meeting public objectives. These are concerned with:
l Understanding what is required when business is asked to act beyond its immediate interests. Unlike matters of crime or skills or energy

supply, which drive directly at the day-to-day operations of companies, public works was outside the frame of reference of most business
leaders. A systematic effort was required to sustain business interest.
l Accepting the importance of sustained engagement if a meaningful contribution is to be made to large-scale public programmes. The

project lasted for a full five years.
l Being able to mobilise resources at a scale and with the flexibility needed to have a meaningful impact. In this case over R100m was

made available for the implementation of the Business Trust Support Programme.
l The procurement of technical expertise that is able to grapple with the scale and complexity of the problems to be addressed.
l The manner in which external resources can be aligned with public processes to achieve targeted results.
l The significance of a mechanism like the Business Trust to assemble and manage resources from a number of sources and apply them in a

professional, sustained and consistent manner for the achievement of agreed objectives.
l The importance of having capacity within government to absorb the support provided. In this case the Department of Public Works

created a special unit which had the skills necessary to work effectively in the partnership structures mobilised by the Business Trust.
By sharing this account of the Expanded Public Works Support Programme, the Business Trust aims to widen awareness of how, by working
together, real progress can be made towards the achievement of national development objectives. The story of the Expanded Public Works
Support Programme shows how private resources can be used to accelerate the achievement of public objectives. Our thanks go to the more
than 100 corporate partners of the Business Trust who made this sustained support possible, to the dedicated managers in the EPWP Unit in
the Department of Public Works, and the Shisaka Development Management Services who were our implementing partners.
Brian Whittaker
Chief Executive, Business Trust
October 2010
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Introduction

An account of a five-year partnership 1 March 2005 to 31 March 2010

Introduction
The Expanded Public Works Programme (EPWP) is one of the South African government’s
medium-term strategies aimed at addressing unemployment and poverty in the country. The initial
programme aimed to support the creation of one million work opportunities by different government
entities over a five-year period between April 2004 and March 2009. The target was exceeded
within that time frame and on 22 April 2009 the second phase of the EPWP was launched with the
aim to create two million full-time equivalent (FTE) jobs (equating to approximately 4.5 million work
opportunities of a one-hundred-day average duration) between April 2009 and March 2014.
In 2005 the private sector was requested to support the implementation of the EPWP. A fiveyear initiative, undertaken by the Business Trust called the Expanded Public Works Support
Programme (the Business Trust Support Programme) was implemented from 1 March 2005
to 31 March 2010.
This report provides an overview of how the programme was implemented and
key lessons learnt. It provides insights into:
l the design of the Support Programme
l cooperative implementation
l the results produced.

Most of the documents developed by the Business Trust Support Programme have been consolidated
into a Document Index. A selection of these documents is available on the accompanying CD. Where
documents referred to in this report are contained in the Document Index, this is referenced.

Private Support for Public Works
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Supporting the EXPANSION of public works
The Business Trust Support Programme was a joint initiative between the
Department of Public Works (DPW)1 and the Business Trust2. Its goal was to
support the implementation of the EPWP by undertaking focused and prioritised
programmes, which sought to accelerate the achievement of the EPWP’s targets.
The Business Trust Support Programme ran for five years from 1 March 2005 to
31 March 2010. The total project value was R110,64m, of which R100m was provided

Supporting the expansion of public works

2

by the Business Trust and R10,64m by the DPW.

2.1 CONTEXT AND RATIONALE
2.1.1 Unemployment and

Unemployment is one of the most persistent development problems that the South African

public works programmes

government has faced, with far-reaching implications for the welfare of South African citizens. Despite

in South Africa

a number of initiatives being undertaken in respect of public works programmes3 and other economic
initiatives4 as well as steady economic growth of between 3 and 4,5% per annum, unemployment
continued to grow in the decade after the advent of democracy. Unemployment rose from 20% in
1994 to 28% in 2003 on the narrow definition, and from 31,5% in 1994 to 42% in 2003 on the
broad definition5. In September 2003, 4,6 million people were unemployed in terms of the narrow
definition and 8,3 million in terms of the broad definition. South Africa had one of the highest rates
of unemployment in the world even on the narrow definition6.

1

The South African Department of Public Works aims to promote the government’s objectives of economic development, good governance, rising living standards and prosperity by
providing and managing the accommodation, housing, land and infrastructure needs of national departments, by promoting the national Expanded Public Works Programme and by
encouraging the transformation of the construction and property industries.

2

The Business Trust combines the resources of business and government in areas of common interest to accelerate the achievement of national objectives. It focuses on creating jobs, building
capacity and combating poverty. The Trust was established in 1999, financed by South Africa’s leading companies and governed by a board of business and government leaders.

3

The National Public Works Programme (1994).

4

Such as the Growth, Employment and Redistribution Strategy (1994) and the Accelerated and Shared Growth Initiative for South Africa (2006).

5

In the narrow definition, an unemployed person is someone who did not work in the previous week, wants to work, is available to begin work within a week and has taken actives steps
to look for employment in the previous four weeks. In the broad definition, an unemployed person is someone who did not work in the previous week, wants to work and is available to
begin work within a week, but has not actively looked for work in the previous week. The source for this data is the October Household Survey as reported in Kingdon G and Knight J (2007)
‘Unemployment in South Africa, 1995-2003: Causes, Problems and Policies’, Journal of African Economics, 16(5): 813-848.

6

Kingdon G and Knight J (2007).
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As the scale of unemployment became more visible, the urgency increased to implement initiatives to reduce unemployment. Due to
an increase in the availability of data and research, a greater understanding of the unemployed emerged. It became evident that the
unemployed were differentiated by age, education, skills, race, gender and location: unemployment had the greatest impact on African
people, those in rural areas, those without skills or with limited skills, and especially women and youth7. Furthermore it became evident
that the sustained and increasing unemployment rate in South Africa, in spite of business cycle upswings, was a function of structural
unemployment. This occurs when the normal operations of the labour market continually result in the number of work opportunities
being smaller than the size of the total labour force8.
In June 2003, the Growth and Development Summit (GDS) was held by the constituencies of Nedlac to address a range of challenges
facing South Africa, namely investment, employment and poverty. Four themes were adopted by the GDS, one of which was “More jobs,
better jobs, decent work for all”. Under this theme a number of interventions were agreed, aiming to reduce household poverty and
vulnerability. One of these interventions was the Expanded Public Works Programme.
The GDS agreement stated that “the EPWP can provide poverty and income relief through temporary work for the unemployed to
carry out socially useful activities. The EPWP will be designed to equip participants with a modicum of training and work experience, which
should enhance their ability to earn a living in future.” The GDS specified that the EPWP must be “large enough to have a substantial
impact on employment and social cohesion, especially for young people, women and the rural poor”.

8
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ABOUT public works
programmes
AntonopoulosR(2008),

7

ImpactofEmployment
GuaranteeProgrammes
onGenderEquality
andPro-PoorEconomic
Development,Policy

Public works programmes have been used successfully in a wide spectrum of countries,
for a variety of purposes.
In Asia, they have been undertaken in countries such as Korea, Thailand, the
Philippines, Indonesia, Pakistan and India. They have been extensively used in Latin

Brief,CaseStudyon

America, for example in Argentina, Bolivia, Chile, Peru and Honduras. In Africa, apart

SouthAfrica,TheLevy

from South Africa, public works programmes have been undertaken in Botswana,

EconomicsInstituteof

Ethiopia, Ghana, Kenya and Egypt.

BardCollege,January
2008.

Some of these have been food-for-work programmes, mounted in partnerships with

MaririMI(2002)‘Socio

food aid donors to assist in relief and rehabilitation after disasters, or to undertake

economicimpactof

longer-term programmes of (generally) rural development. In others, participants’

unemploymentinSouth

remuneration has been in cash. Projects have had varied purposes such as building

8

Africa’,thesis,University
ofPretoria.

roads, canals or ﬂood protection, water harvesting, terracing hillsides, tree planting or
improving slums.
In many cases, programmes have been mounted as a temporary remedial response
to a loss of employment and livelihood by large numbers of people, arising from
unpredictable natural disasters or adverse economic shocks. They have therefore
fulfilled the function of providing a basic catastrophe insurance or safety net. Safety
net programmes end as soon as beneficiaries have the opportunity to return to their
normal occupations. The best known programme of this kind was The New Deal
implemented in the United States of America during the Great Depression of the 1930s.
In other cases, the purpose of public works is to generate longer-term
supplementary income for vulnerable people whose other incomes are very low
and volatile, often by offering them work opportunities in periods of cyclical
unemployment, e.g. during the slack agricultural season. The purpose of programmes
in these cases is to relieve income poverty and to smooth intra-seasonal consumption,
by providing insurance against the effects of job insecurity and temporary livelihood
impairment. The best known programme of this kind is the Employment Guarantee
Scheme in the Indian State of Maharashtra, which has been in continuous operation
since the 1970s.
There is no simple basis for assessing the success of public works programmes because
of the multiplicity of their objectives. In general, however, they are expected to:
l bring effective assistance to their target populations, with little leakage to
unintended beneficiaries
l complete necessary projects of real and lasting value to the local economy and
community
l be cost-effective in creating and maintaining assets and/or as channels for
distributing targeted welfare benefits.
Assistance is either targeted through self selection (when the individual decides to
apply for work through a public works programme by registering or applying for work
on a project), administrative selection (when an administrative process is used to select
participants e.g. a local government council chooses who the beneficiaries will be from
a community) or rationing (where all unemployed individuals are allocated a number of
days of work per year).
ODI ESAU (2004)
Private Support for Public Works
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2.1.2

Private sector

involvement in the

Expanded Public Works
Programme
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It was felt that the EPWP would benefit from a strategically focused, properly structured support programme that could
provide it with additional capacity and add extra value to its efforts. Accordingly the GDS agreed that: “Business commits to
mobilise and make available its skills and expertise, within a framework to be agreed after the GDS, with a view to enhancing
the proper project design and management of the EPWP. Further, business will explore the potential synergies between
corporate social investments and this initiative, including support for skills transfer to local communities”.
In response to the GDS decision, a dedicated team was established in the National Department of Public Works (DPW)
to develop proposals for the EPWP and to implement them. The Business Trust was asked to assist the EPWP by procuring
effective private sector support for the implementation of the programme.
In June 2004 the Consolidated Programme Overview and Logical Framework for the EPWP was finalised by DPW
with support from the Business Trust and became the founding document for the implementation of the EPWP.
On 9 February 2005 the Business Trust appointed Shisaka Projects9 as the service provider to develop and manage the
Business Trust Support Programme for the period 1 March 2005 to 31 March 2010.

2.2 OVERVIEW OF THE EPWP
2.2.1 The EPWP in

The EPWP was launched in President Mbeki’s State of the Nation speech (2003) as one of the South African government’s

the context of poverty

medium-term strategies aimed at addressing unemployment and poverty in the country (see Diagram A on page 11). Poverty

alleviation

was recognised as a key challenge facing South Africa since the first democratic elections held in 1994. This is reflected both
in the types of policies adopted by government and the basis on which its funds were spent. In this respect government
recognised that the key to reducing poverty is through alleviating unemployment. In addition poverty was
viewed as a state of multiple deprivations including poverty in income and access to basic services, assets, markets and
social networks or capital. In line with the adoption of a multidimensional perspective on the nature of poverty, government’s
approach is today made up of a number of strategies10:
l Improve the social security net and thereby income security in particular. This is aimed at providing safety nets for

the most vulnerable citizens, primarily through social grants. It intends ensuring that vulnerability associated with disability,
age and illness does not plunge poor households into destitution.
l Create employment by utilising government expenditure through, for example, the EPWP. This deliberately

identifies areas of government expenditure that could be “spent differently and deliberately” to create more employment
opportunities for the poor and unskilled. It includes enforcing the use of labour intensive methods on relevant
9

Shisaka is a development
management company
operating in South Africa,

l Create economic opportunities by ensuring that the economy generates opportunities for poor households to

specialising in project and

earn improved incomes through jobs or self-employment, both through macroeconomic policies that will foster

programme structuring and
oversight, and service delivery
management support.
10

Towards an Anti-Poverty
Strategy for South Africa: A
discussion document,
October 2008,
http://www.info.gov.za/view/
DownloadFileAction?id=92543.
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infrastructure projects.

economic growth and creating an enabling environment through applying appropriate regulations.
l Improve skills by providing education and training including, for example, ensuring free basic education,

developing the further education and training system, resourcing the national skills development strategy and requiring the
private sector to contribute funds for training unemployed people.
The EPWP is therefore not intended to be the only mechanism to address poverty. It is but one of a number of strategies
aimed at alleviating and reducing unemployment under the post-apartheid government.

available its skills and expertise, within a
framework to be agreed after the GDS, with a
view to enhancing the proper project design
and management of these projects. Further,
business will explore the potential synergies
between corporate social investments and
these initiatives, including support for skills
transfer to local communities.
GDS Agreement, 2003

DIAGRAM A
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Business commits to mobilise and make

The EPWP within the context of government’s
poverty reduction strategy

Government
strategies
(not mutually exclusive)
Expanded Public
Works Programme

GOAL

Reduce poverty by the
alleviation/reduction of
unemployment

Improve social
security net

Utilise government
expenditure to
alleviate and reduce
unemployment

Improve
enabling
environment

Improve
education
system

Balance
economic
growth with
growth in EAP

INTERVENTION
TYPE

Government
social welfare
budget

Government
budget/
procurement

Regulation

Education policy

Macroeconomic
policies

IMPACT
TIMESCALE

Short/
medium term

Short/
medium term

Medium/
long term

Long term

Medium/
long term

EAP: economically active population
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2.2.2

EPWP

The EPWP11 is a cross-cutting programme to be implemented by all spheres of government and state-

Phase One

owned enterprises. During Phase One it was defined as a nationwide programme to draw significant

2004-2009

numbers of unemployed people into productive work, so that workers gain skills while they work
and increase their capacity to earn an income. The objective of the EPWP during this phase was to
utilise public sector budgets to alleviate unemployment by creating temporary productive employment
opportunities coupled with training. No dedicated funding was earmarked for EPWP projects. Rather,
public bodies were requested to spend existing budgets in a manner that would intentionally create work
opportunities12 for the poor and unemployed.
Four sectors were identified in this phase as having potential for creating EPWP employment
opportunities:
l the infrastructure sector, through increasing the labour intensity of government-funded

infrastructure projects

Intent of
the EPWP
The EPWP was not
designed as a policy

l the environment and culture sector, through creating work opportunities in government-

funded environmental improvement and tourism related programmes
l the social sector, through creating work opportunities in government-funded social programmes

particularly in the home-based care work and early childhood development programmes
l the economic sector, through the development of small and medium enterprises utilising

instrument to address
the structural nature of
the unemployment crises

government’s expenditure on goods and services.
During Phase One, the EPWP had the following common characteristics across these sectors:
l workers were usually employed on a temporary basis (either by government, parastatals,

contractors or non-governmental organisations), under employment conditions governed by the

in South Africa. It was

Code of Good Practice for Special Public Works Programmes (January 2002), or by the Learnership

designed as an avenue
for labour absorption and
income transfer to poor

Determination for Unemployed Learners (June 2001)
l workers were to be provided with a combination of work experience and training
l there was a deliberate attempt by the public sector to use its expenditure on goods and services to

households in the short to
medium term.

create additional work opportunities for the unemployed (usually unskilled)
l the public sector attempted to identify and develop exit strategies for workers when

they left the programme.

The EPWP is a means of
creating a high volume of
employment in a context of
chronic unemployment and
offers these opportunities
to marginalised groups,
11

like youth and women, who
have difficulty in accessing
the labour market.

12

The remaining paragraphs in this section are based on Phillips S (2004) ‘The Expanded Public Works Programme’, a paper
presented at the conference ‘Overcoming underdevelopment in South Africa’s second economy’, jointly hosted by the
UNDP, HSRC and DBSA, 28 and 29 October 2004.

12

Work opportunity literally means an opportunity for an otherwise unemployed person to work and earn an income. In
the public works programme this could include work for a period of a few months to a few years.

monitoring and evaluation, progress reports to Cabinet, promoting linkages between sectors, putting in
place support programmes and monitoring, evaluation, exit strategy, and training frameworks. The DPW
set up a dedicated unit (the EPWP Unit) to fulfil its responsibilities in this regard.
In addition, the EPWP was led by a sector-coordinating department in each of the designated sectors
(sector lead departments):
l the DPW for the infrastructure sector
l the Department of Social Development for the social sector
l the Department of Environmental Affairs and Tourism for the environment and culture sector
l the Department of Trade and Industry for the economic sector.

The DPW was therefore both the overall coordinating department and the infrastructure sector lead
department.

Key features of
an EPWP project
(Phase One)

Supporting the expansion of public works

The Department of Public Works was the overall coordinating department of the EPWP, responsible for

The Department of Labour (DoL) undertook to provide funding for the training programmes
from existing budgets for training unemployed people so that public bodies could meet the training

It is a deliberate attempt by

entitlement for workers employed on EPWP projects. All the sector lead departments, DoL and provinces

a public sector body to use

were required to set up EPWP steering/coordinating committees.

expenditure on goods and

The key principles of the EPWP during this phase were to:

services to create additional work

l incorporate a range of existing programmes. This included infrastructure programmes for roads, water,

opportunities for unemployed,

electricity and sewerage reticulation; social programmes for early childhood development and home-

unskilled individuals linked to

based care; and environmental programmes such as Working
for Water and Working for Fire
l

l

l

l

l

Projects usually employ workers

expand best practice of existing programmes such as

on a temporary basis (either by

Working for Water

government, by contractors,

use existing budgets and replace special poverty relief or

or by other non-governmental

public works budgets which were discontinued

organisations), under a code

support sustainable work (the EPWP aimed to avoid

of good practice or learnership

‘making work’; it focused on generating economically

employment conditions.

productive activities)
l

training.

The public sector body attempts

emphasise labour-intensive delivery of cost-effective

to define and facilitate exit

quality services

strategies for workers when they

focus on growing sectors of the economy and avoid

leave the programme – to build

displacement of existing jobs

bridges between the second

maximise the involvement of local unemployed labour.

economy and the first economy.

Private Support for Public Works
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At the time of the launch of the EPWP in 2003, the DPW saw the main challenge facing the programme as that of mobilising
the relevant national, provincial and local government bodies to implement the programme. In addition it was acknowledged
that the programme also faced a number of significant challenges including13:
l limitations in institutional capacity and project management skills at government and community levels
l lack of credible incentives for provincial ministries to use labour intensive techniques
l considerable scepticism within the civil engineering sector regarding labour intensive mechanisms and the incorporation of

a social development agenda into construction activities
l lack of skills and experience in labour intensive construction within the industry.

Uptake of the programme was initially slow. However over the implementation period, both political endorsement and
implementation by public entities increased significantly, so that by the end of the fourth year the programme had exceeded its

Number of work opportunities created
(cumulative)

target of one million work opportunities, one year ahead of target (see Figure A below).

Uptake of the
programme was initially slow.
However over the implementation
period, both political endorsement
and implementation by public
entities increased

1 200 000
1 000 000
800 000
600 000
400 000
200 000
0

significantly.

Infrastructure

Environmental

Social

Economic

TOTAL

Target – Mar 09

750 000

200 000

150 000

12 000

1 112 000

Actual – Mar 08

634 606

370 839

114 858

13 447

1 133 750

Sector

FIGURE A

EPWP work opportunities: April 2004 – March 2008

The official figure for the number of work opportunities created through Phase One of the EPWP was 1,4 million, which was
400 000 more than the target of 1 million work opportunities. This figure was announced by the Department of Public Works
Minister Geoff Doidge on 16 September 2009. By the end of Phase One the scale of the EPWP was such that it reached
approximately 300 000 people (7% of the unemployed) annually.

13

14

Mccord A (2003) as quoted in Biyase ME and Romberger N (2005).

In 2007 a mid-term review of EPWP Phase One was
undertaken (see the Document Index for the detailed

2.2.3

EPWP

The design of Phase Two took account of the key findings of a

Phase Two

number of reviews of the first phase of the EPWP, resulting in a

2009-2014

number of important changes. However, to ensure continuity from
the first to second phase of the programme, public entities
already implementing the EPWP were encouraged

report [Appendix 1, Table 6, documents 09 to 12]).

to continue without having to make significant

The key findings of this review were as follows:

operational adjustments.
The need for the programme to operate at a much larger

l The EPWP is complex. It has multiple objectives,

compared with most comparable international

scale in order to reach larger numbers of the unemployed was

programmes, which are limited in their objectives. The

the key driver in the design of the second phase. A new target

scale is small when measured against international
norms and current needs.
l It has limited dedicated funds. Internationally,

programmes receive significant injections of additional
funds over which there was central oversight.
l The current approach to training is not

of two million full-time equivalent work opportunities was set,
making Phase Two almost four times as large as the first phase
of the programme. Limits to having an even larger programme
were identified as the capacity of government to manage a larger
scale programme, as well as the budgets available. But if these are

effective. International experience shows that skills

addressed in the coming years, the programme has the potential to

training through work placement has a poor record

grow even further.

and is only effective where there is a direct link
between unfilled jobs and training.
l Participation by public entities is variable, with

municipalities not performing as planned and running
behind target. Collectively, provinces were exceeding
their targets, but performance was uneven.
l EPWP budgets were increasing, but the challenge

remained to increase the labour-intensity of
projects so that the number of workers increased.
l The quality of EPWP employment provided was

poor due to the fact that jobs were of a short

Recognising that government alone is not able to meet the
increased target, Phase Two introduced a new component into
the EPWP. This component called the ‘Non-State Sector
Programme’ aims to mobilise capacity outside the state
including non-governmental organisations (NGOs), communitybased organisations (CBOs) and non-profit organisations (NPOs)
to create work for the EPWP target group. The work provided will
include a wide range of activities as identified by local communities
or the NGOs and CBOs. Funding will be provided on the basis of a
wage incentive.

duration, it was unclear in most jobs as to what
work beneficiaries would be able to access once they
exited the programme, conditions of employment
were often poor and the amount paid as wages was

Besides the introduction of the Non-State Sector Programme,
the changes in the programme are the following:
l the introduction of a framework of targets that allocates

a share of the overall target for the EPWP to each province and

inconsistent with different amounts being applied.

municipality in the country

l Coordination of the programme was complex

due to the wide range of stakeholders involved. The

Supporting the expansion of public works

Findings of the
mid-term review of
Phase One of the EPWP

l

the introduction of an EPWP wage incentive, which allows

institutional arrangements need to be better aligned

provinces and municipalities to claim back most of the wage

to existing government structures. The Department

costs on their EPWP projects

of Public Works lacks the authority required

l the introduction of a minimum wage for the EPWP

to enforce compliance by implementing public

l changes in the training framework.

entities.
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2008 was a year of celebration,
one in which we had achieved

Each of these changes is outlined in more detail below.
1 National framework of targets: The overall five-year employment creation target for all spheres of

the goal of providing one

government for the second phase of the EPWP was set at two million full-time equivalents (FTEs14). The target
for the second phase was set in FTEs as opposed to work opportunities in order to have a more accurate

million work opportunities for

measure of the amount of employment created in the programme. The national target has been distributed

unemployed individuals and

across all spheres of government so that each public body has a clear target that represents its contribution to
the national effort of creating two million FTEs. The targets were developed based on the budgets allocated

marginalised communities

for EPWP projects and programmes that public bodies receive, the number of unemployed people living in the

through the government’s
Expanded Public Works

areas of jurisdiction of the public bodies, and past performance on the EPWP.
2 The EPWP wage incentive: In order to assist provinces and municipalities to fund the wage costs
associated with scaling up the EPWP, a wage incentive has been introduced. Through this incentive DPW will

Programme (EPWP) – and more

provide R11 500 per FTE created (based on R50 for every person-day of work created) to all provinces and
eligible municipalities. The incentive is structured as a performance reward, rather than a planning-based

importantly, a full twelve

allocation. As this is new in government, it will be phased in and will focus on infrastructure sector programmes

months ahead of schedule.

and the non-state sector in the first year (2009-2010), and will be applied to the social and environmental
sectors in the second year. R4,2bn has been allocated to the EPWP wage incentive in the Medium-Term

It was an extraordinary

Expenditure Framework (MTEF). The allocation for the first year is R465m, of which R201m is projected for local

achievement, and one of which
we can be justifiably proud.

government. The overall allocation grows rapidly to R2,3bn in the 2011-2012 financial year. It is anticipated
that it will grow to R5bn per annum by 2014.
3 EPWP minimum wage: A minimum wage has been introduced to prevent some programmes from paying

Geoff Doidge, Minister of Public

very low wages and to harmonise the overall EPWP wage structure. It is envisaged that this will result in less
conflict and fewer operational difficulties. This minimum wage is linked to the EPWP wage incentive, so that

Works, EPWP Five Year Report

the wage incentive reimburses public entities for work created at the agreed minimum wage level. The EPWP

2004/05–2008/09

minimum wage has been set at R50 per day.
14
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An FTE job means 230 person days of work. A work opportunity means a person has been contracted to work regardless of the
period of time.
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4 Training requirements: The EPWP training requirements were changed in the second
phase to achieve better use of available training resources and increase the impact of
training on those participants that receive training as part of the EPWP, rather than require all

2
2.3

workers to access training. Public bodies were asked to develop relevant training strategies
per programme area. In Phase Two, training will therefore only be provided on projects and
programmes where training is deemed to be essential for participants to do the work to
which they have been assigned in the EPWP project or programme. These changes are not
meant to marginalise the availability of training in the EPWP, but rather to ensure that there is
more effective allocation of scarce training resources to those projects and programmes that
need it most, and ensure the achievement of training outcomes.

DESIGN OF THE BUSINESS TRUST
SUPPORT PROGRAMME

2.3.1

Targets and
objectives

The overall goal and purpose of the Business Trust Support Programme was to support the
implementation of the EPWP by implementing focused and prioritised programmes that would
accelerate the achievement of the EPWP’s targets. The Business Trust Support Programme had
three overarching objectives:
l to provide ongoing support to the EPWP Unit of DPW in the implementation of

the EPWP
l to mobilise prioritised public sector line departments and municipalities to

support the EPWP
l to mobilise private sector participation in the EPWP.

The overall target of the Support Programme (taking its cue from the EPWP) was reflected
in work opportunities. The target was to contribute to the creation of some 398 000 work
opportunities over the five-year timeframe. This comprises approximately 40% of the one million
work opportunities targeted for the EPWP. The 398 000 work opportunities were spread across
three programmes: infrastructure, social and environment (see Table A below).

TABLE A

Business Trust Support Programme targets: Work opportunities

SECTOR

OVERALL TARGET

Infrastructure

342 500

Social

52 000

Environmental

3 500

TOTAL

398 000

Private Support for Public Works
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2.3.2

Programme
structure

infrastructure departments and state-owned enterprises to increase their

COMMUNICATION and
CAPACITY-BUILDING
initiatives undertaken
by the SUPPORT
PROGRAMME

application of the EPWP guidelines and report work opportunities, and

The communication initiative provided

to investigate ways of improving the access of EPWP workers to training

support to the EPWP Unit to formulate and

opportunities.

implement a communication programme.

During the first four years of implementation the Business Trust Support Programme
implemented four programmes and two initiatives. They are:
Programmes
l Infrastructure sector: This programme supported municipal and provincial

l Social sector: This programme supported provincial departments of Health, Social

Development or Education to implement the home and community-based care

strategic support to the EPWP Unit

(HCBC) and early childhood development (ECD) programmes and report on both

in developing and implementing its

service and work opportunity outputs.

communication strategy, and support for the

l Environment and culture sector: This programme developed a model of

increasing labour intensive domestic waste collection by municipalities to create
more work opportunities. It also supported the implementation of a Food for Waste
programme and assisted in its application by a range of municipalities.
l Strategic Technical Assistance Fund (STAF): This programme undertook

implementation of a recognition programme
called the Kamoso Awards.
The capacity-building initiative
assisted the EPWP Unit to review and expand
its organisational capacity. Support included

assignments requested by the EPWP Unit and conceptualised with the Business Trust

a review of the EPWP Unit’s organisational

Support Programme to investigate blockages to EPWP delivery and identify ways of

arrangements and assistance to design a

resolving these. In addition the fund undertook a mid-term review of the first phase of

revised organisational structure. On this

the EPWP and supported the design and approval of the second phase of the EPWP.

basis the EPWP Unit made a submission for

Initiatives

additional funding and the EPWP Unit budget

l Communication: This initiative supported the EPWP to design and implement a

was subsequently boosted by a R125m

communication programme and supported the development and implementation of

allocation from National Treasury in the

an awards programmes called the Kamoso Awards.

2006/07 financial year. This money, earmarked

l Capacity building: This initiative supported a review of the capacity of the EPWP

and designed initiatives to secure funding for increased capacity.
In the fifth and final year of the Support Programme, the key objective was to
support the implementation of the second phase of the EPWP. The final year focused on

for expansion of the unit, resulted in some
50 additional posts being created, which
represented more than a 100% increase.
The communication and capacity-building

three programmes:

initiatives were a small component of the

l Programme 1: To finalise and document the activities undertaken in

work undertaken by the Business Trust

the first four years and transfer all relevant processes and documents to the

Support Programme, but were well received

EPWP Unit.

and had a significant impact on building good

l Programme 2: To support the EPWP Unit to design and implement EPWP

Phase Two.
l Programme 3: To complete and document the monitoring and evaluation

process.
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Support focused on two areas: providing

relationships between the EPWP Unit and the
Business Trust Support Programme.

Institutional

and organisational
arrangements

The Business Trust Support Programme was governed by two structures namely the Partnership Committee
and the Operations Committee.
The Partnership Committee provided strategic oversight and direction to the Support Programme.
It comprised high-level participation of both business and government. The structure of the committee is shown
in Figure B below.

FIGURE B

Partnership Committee participants

Public sector

Private sector

Minister of DPW

Business Trust Board Member

Deputy Minister DPW

CE of the Business Trust

Director-General DPW

Business Trust Programme Manager

Supporting the expansion of public works
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Deputy Director-General DPW
DDG EPWP
Director EPWP

The purpose of the Operations Committee was to coordinate operational activities between the EPWP and
the Support Programme. It consisted of high-level management participation from DPW, the Business Trust and the
Business Trust Support Programme (see Figure C below).

FIGURE C

Operations Committee participants

Public sector

Private sector

DDG EPWP

Support Programme Team Leader

DPW Chief Directors

Business Trust Programme Manager

Others as required

Others as required

Organisational arrangements
A flat and focused staffing structure was established by the Business Trust Support Programme to allow for flexibility
and quick decision-making. The staff structure included a small complement of permanent staff and a larger
complement of contracted staff, as well as time-based consultants who were contracted to undertake specific tasks.
This made it relatively easy to change the staffing structure as the requirements of the programme changed.

Private Support for Public Works
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2.3.4

Support

principles, approach
and methodology

At the start of the Business Trust Support Programme the following guiding principles for rendering support
were developed to guide implementation:
l Support only: The focus of the Business Trust Support Programme was to provide support to the EPWP

Unit and the sector lead departments. In this regard the Support Programme did not act as the principal,
but sought to enhance and complement the EPWP Unit and efforts of the sector lead departments to
implement the EPWP.
l Synchronisation: The work undertaken had to be complementary to the work that was

undertaken by the EPWP Unit and the sector lead departments and not parallel. Hence all activities
of the Business Trust Support Programme were synchronised with those of the EPWP Unit and sector
lead departments and fed directly into their systems. Institutional arrangements were carefully
structured to ensure effective integration between the EPWP and the Support Programme without
creating undue duplication.

CAPACITY
building

l Building a relationship: It was recognised that the relationship between the Business Trust Support

Programme and the EPWP Unit was of critical importance and must be one of trust: this would ensure
that the EPWP Unit and Business Trust Support Programme were cooperating and not competing.
l Prioritisation and focus: The Business Trust Support Programme had greater flexibility than

government in terms of how it was able to focus and prioritise its activities. It thus chose to focus on
The Business Trust Support
Programme was not intended to

those areas where it was able to achieve the most success. For example, in the infrastructure sector the
EPWP Unit felt that it needed to support all municipalities with a particular emphasis on those that were

be a capacity-building programme.

performing poorly. The Business Trust Support Programme did not operate under that requirement and it

It identified key focus areas and

was agreed that it would focus on those municipalities that had the resources and ability to be successful

undertook specific activities and

(and on whose success the achievement of the overall programme targets relied).

projects in respect of implementing
the EPWP.
However there were instances
where capacity building was
required to be undertaken. This was
usually when a project or activity
was being handed over to the
EPWP Unit and capacity building
was needed to ensure that officials
could undertake implementation
themselves. For example, extensive
capacity building occurred in
respect of the MIS System,
the Large Projects and Roads
Programme.
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l Direct engagement: The Business Trust Support Programme engaged directly with public bodies that

had to implement projects, focusing on assisting officials and contractors to apply EPWP criteria and report
work opportunities.
l System-driven: An IT system was developed specifically for the Business Trust Support Programme to

assist in implementing and managing the delivery facilitation process, so that its achievements could be
measured. This IT system was linked to and compatible with the systems of the EPWP.
l Incentives and recognition: The Business Trust Support Programme operated on the basis of

incentives and recognition – both in relation to EPWP implementers (national departments, provinces and
municipalities implementing EPWP projects) and its own staff.
Although the type of support provided by the Business Trust Support Programme varied, it generally included
one of the following approaches, depending on the issue being addressed:
l piloting an innovative approach in order to determine whether it was feasible
l documenting best practice and supporting mechanisms for it to be applied more widely
l jointly developing and implementing innovation with public bodies and the EPWP Unit
l directly undertaking work where the EPWP Unit did not have the capacity or expertise to do so.

Supporting the expansion of public works

With regard to piloting innovative approaches, the learning and innovation
methodology evolved over the first four years of implementation. The key components of this
methodology are set out below.

Engagement
The Business Trust Support Programme engaged directly on a limited and prioritised basis
with implementers on the ground (for example the Roads Department of the eThekwini
Municipality). This engagement focused on developing effective management information
systems and processes and applying them to EPWP projects and programmes. It also identified
and analysed blockages to implementation and developed innovative methodologies for
resolving them.

q
Documenting lessons learnt
The lessons learnt were documented and shared with the relevant public body that provides
support to implementers in this area (for example the Department of Public Works).

q
Supporting wider application
If the public body saw value in the management information systems, processes and
methodologies developed, the Business Trust Support Programme then assisted the public
body to apply them more widely in the sector (for example to the roads departments in all
other municipalities). This support could comprise both capacity building within the public
body, as well as adapting the systems, processes and methodologies to public sector systems
and for wider application.

q
Support to EPWP Unit
The Business Trust Support Programme provided strategic, capacity and organisational
development support to the EPWP Unit, in its role as overall coordinator of the EPWP.

A key feature of the Business Trust Support Programme was its flexibility and responsiveness to
changes and requirements in the environment. The Support Programme focused on innovation,
which would be piloted to determine whether or not the new methodologies could work. The
new approaches would be closely monitored and if they were not effective, they would be
rapidly altered to obtain the desired outcome.

Private Support for Public Works
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2.3.5

Monitoring and evaluation

The Business Trust Support Programme was managed rigorously by the Business Trust through
quarterly reports and reviews in terms of delivery against contractual targets. In addition at
the end of each financial year a considerable amount of time was spent on a strategic review
process which resulted in the development of a business and operational plan for the next
year. Quarterly reports and annual business plans are contained in the Document Index – see
tables 9 and 10.
The monitoring and evaluation function was seen as a core component of this
methodology. Accordingly during the third and fourth quarters of the first year, an
independent evaluator was appointed to undertake bi-annual evaluations of the Support
Programme. A total of eight evaluations were undertaken over the five-year implementation
period. The evaluation methodology was focused on ensuring that the findings were
quickly incorporated into the Business Trust Support Programme and activities revised so
as to respond to them. A Monitoring and Evaluation Steering Committee was established
comprising representatives of the Support Programme, DPW, the Business Trust and the
independent evaluators. An expert in monitoring and evaluation (Professor Johan Mouton)
also sat on the Steering Committee. The methodology applied was as follows:
l The independent evaluators and the Business Trust Support Programme would formulate the

purpose, framework and methodology for the evaluation. This would be approved by the
Steering Committee.
l The independent evaluator would then undertake the evaluation and would develop a report

setting out the findings.
l The findings would be presented to the Business Trust Support Programme, which would have

an opportunity to comment and suggest amendments. The report would then be amended
and finalised.
l The Business Trust Support Programme would then prepare a management response setting

out the implications of each finding and the basis on which these would be incorporated into
the work being undertaken.
l A meeting of the Steering Committee would then be held to review both the findings of the

independent evaluator and the management response. The way forward would be agreed.
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Organisational learning

By the second year a strong culture of learning and strategic review had emerged within the
Support Programme. This included the introduction of learning workshops to review the work to
be undertaken in the following six months, expose team members to each others’ work, and to
encourage the Support Programme to reflect strategically on its work. This was further reinforced
by the regular monitoring and evaluation process (see 2.3.5 above). In addition, the quarterly
review sessions of the Operations Committee began to focus less on progress and turned to
debating and developing responses to key strategic issues and challenges facing the EPWP.
All of these processes promoted ongoing reflection about the work that was being undertaken,
and fostered the Support Programme’s ability to revise its approach as the programme developed.
The methodology applied was to innovate, monitor and review performance, identify lessons
learnt and, on this basis, refine the next stage of activities. This iterative process was undertaken
on an ongoing basis throughout the lifespan of the Support Programme and is illustrated in
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Diagram B below.

DIAGRAM B

The Business Trust Support
Programme learning methodology
The value of this approach was

Innovate

q
Monitor
Support
Programme
application
methodology

confirmed when, at the end of
year two, the EPWP Unit asked the
Business Trust Support Programme
to facilitate its annual strategic
review session. This engagement

q

strengthened the alignment between

Review

that it was repeated throughout the

q

Support Programme’s first four years.

the EPWP Unit and the Support
Programme and was so successful

Learn

q

Notes from the annual

Refine

in the Document Index.

strategic review sessions of
the EPWP Unit are contained
See Appendix 1, Table 6,
documents 01 to 04.
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Creating job opportunities

3

Creating JOB OPPORTUNITIES in
INFRASTRUCTURE, the SOCIAL sector
and the ENVIRONMENTAL sector

Support for the implementation of the first phase of the EPWP was undertaken during the period 2005 to 2009 across
three different sectors: infrastructure, the social sector and the environmental sector. Critical to this engagement was
the research support provided by the Support Programme Strategic Technical Assistance Fund, which enabled the
EPWP Unit to investigate and solve challenges that arose as implementation got underway in Phase One.
This section outlines the strategies devised by the Business Trust Support Programme in partnership with the
EPWP Unit for the introduction of labour intensity in different sectors and the programmes undertaken that resulted
in the target of one million work opportunities being met ahead of schedule by the end of 2008.

3.1

INTRODUCING

In the infrastructure sector the Expanded Public Works Programme aimed to use labour intensive methods for the construction

LABOUR INTENSITY IN

and maintenance of publicly funded projects. The objective was to implement relevant infrastructure projects labour intensively

THE INFRASTRUCTURE

so as to provide income, work and skills for unemployed people while developing cost-effective, useful assets (like low volume

SECTOR

roads, sidewalks, storm-water drains and trenches).
One third of the government’s R45bn infrastructure grants to provinces and municipalities were ring-fenced for labour intensive
construction and maintenance and, on average, the labour content of projects was increased from 5% to 30% of project costs.
Over the five years of the Expanded Public Works Programme, this resulted in the creation of over 750 000 work
opportunities and the building of 37 000km of roads, 31 000km of pipeline, 1 500km of storm water drains and 150km of
urban sidewalks. The workers employed on these projects received training and 492 new contractors participated in a training
programme on labour intensive construction15.
The Business Trust Support Programme provided assistance to the Public Works Department’s EPWP infrastructure sector
initiatives in three ways, by:
l providing technical assistance to provinces and municipalities to scale up labour-intensive approaches to infrastructure provision
l encouraging the use of large contractors in a manner that would widen the use of labour-intensive methods through the

participation of emerging contractors
l providing technical support for the provincial roads and transport departments for constructing and maintaining access

roads labour intensively.
In addition, a significant effort was made to provide a training benefit to each worker who obtained a job opportunity.
15

Data provided by the EPWP Unit, Department of Public Works, 2009.
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3.1.1 Providing technical

Technical assistance was provided to provinces and

provinces faced different challenges and have different

municipalities to help these bodies identify suitable

foci in respect of implementing EPWP projects. The

entities

projects, set job creation targets, compile contract

Support Programme thus refocused its technical assistance

documents according to EPWP guidelines, develop

on municipalities and launched a new Provincial Roads

and adopt appropriate policies for labour-intensive

Programme in Mpumalanga and North West provinces.

support to public sector

construction, and report against performance indicators for
Expanded Public Works Programmes.
In 2005 the Business Trust Support Programme

Although it was initially planned that state-owned
enterprises would also provide an avenue for labourintensive infrastructure provision, a number of interactions

started the process with six municipalities (Mbombela,

with these entities demonstrated that they were not

Bushbuckridge, Emfuleni, Thulumela, Nkomazi

sufficiently interested in engaging with the EPWP at that

Key documents pertaining

and Mafikeng) and two provinces (North West and

time. It was decided that support resources would be

to the Public Sector

Mpumalanga). They were selected following an analysis

better focused elsewhere.

Programme are contained

of the Municipal Infrastructure Grant (MIG) and Provincial

Critical success factors

in the Document Index

Infrastructure Grant (PIG) allocations and capital

By the end of 2006 a clear understanding had emerged of

(Appendix 1, Table 1). The

budgets of all the municipalities and provinces in South

the four critical success factors required for municipalities

documents can be accessed

Africa, which produced a short-list of municipalities and

to implement the EPWP:

in the following categories:

provinces with the largest budgets. The Business Trust

l leadership support and commitment from senior

l EPWP policy development

Support Programme visited each of these entities to secure

l Labour intensity

their buy-in and assess their willingness and capacity

l Contracting for EPWP

to participate in the EPWP. In addition, the Support

the planning, implementation and reporting of EPWP

Programme started engaging with state-owned enterprises

work opportunities through a management information

such as Eskom and Transnet.

system

projects
l Implementing EPWP

projects.
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Facilitators and technical experts were appointed

The MIG and PIG allocations

to expedite project delivery and labour-intensive project

selected municipalities and provinces, assisting them

design and implementation
l developing and operating a management information

infrastructure projects and to report to the EPWP

system to record EPWP projects, track their

Unit on the work opportunities generated. They also

implementation progress and document the number of

identified projects in which implementation was being

work opportunities that they provided per quarter.

blocked and found ways to resolve these blockages.

The management information system enabled provinces,

with the capital budgets of the

In what was to become a key feature of the labour-

municipalities and the national Department of Public

form the main source of funding

intensive approach to municipal infrastructure provision,

Works to manage and report on the expansion of the

for infrastructure projects.

the Business Trust Support Programme developed a

Public Works Programme systematically. The systems

Programme developed a

Management Information System (MIS) to monitor project

comprised a national internet-based monitoring and

“target management process”

implementation progress and track the number of job

information system together with a data bureau to verify

opportunities created each quarter.

information captured on to the system and produce

For example, the Support

aimed at ensuring that senior
municipal leaders manage the
achievement of EPWP targets.
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l the provision of engineering support to the municipality

are important as, together
municipality or province, they

17

l creating relationships across the municipality to support

by the Support Programme to work in each of the
to identify and implement labour intensive EPWP

16

municipal personnel to meet EPWP targets17

By mid-2006 it was clear that municipalities and

progress reports for management.

In the following year the knowledge, skills and
technology needed for the ongoing utilisation of these
systems were transferred to the Expanded Public Works
Unit. The Support Programme and the EPWP Unit
designed a ‘joint engagement’ programme to widen
the support to the 45 municipalities with the highest
municipal infrastructure grant allocations and by 2007 a
National Technical Support Team had been formed and
support was being provided to 130 municipalities. The
Business Trust Support Programme continued hosting
the management information system, played a quality
assurance role and provided a data bureau service.
By 2007 the EPWP Unit had applied the approach
developed by the Support Programme to most
municipalities who were spending over 70% of South
Africa’s infrastructure budget allocation.
Handover to the DPW
By 2008 the systems, processes and procedures
developed by the Business Trust Support Programme
through the Technical Support Programme had been
fully adapted and taken over by the EPWP Unit which

DEVELOPING the approach to
engaging municipalities in the EPWP
In engaging with municipalities to implement the EPWP, the Business Trust Support
Programme recognised the need to focus on particular problem areas, rather than trying
to transform the system as a whole. The Support Programme thus did not attempt to
gain municipal acceptance of the EPWP in general, but focused on particular issues
such as improving the way in which municipalities delivered EPWP projects in the
infrastructure sector.
The Support Programme then directly engaged in the identified area so as to
understand it better and to determine how the EPWP outcomes could be achieved.
This enabled the Support Programme to formulate and apply practical solutions, and
to engage with municipal officials on the basis of a practical understanding of the
operational challenges with which they were dealing. Accordingly the work undertaken
in the six municipalities enabled the Support Programme to gain first-hand understanding
of the challenges being faced by municipalities and to test different solutions to these
challenges.
By engaging directly with specific municipal project issues in a focused manner,
the Support Programme not only had an immediate impact, but developed far greater
insight into the nature of the challenges faced by municipalities and the ways these
could be addressed.
Once the Business Trust Support Programme showed positive results in respect of
the solutions being applied, the Department of Public Works officials became more
open to rolling out the approach developed to a larger number of municipalities. The
methods developed at pilot level were adjusted within the processes and procedures of
government.
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Wider roll-out

continues to run the programme as one of its permanent
activities. The Support Programme exited the last of its
direct engagements with municipalities, but continued to
run the DataBureau and MIS, and continued to provide
support to the National Technical Support Team and the
EPWP Unit undertaking the programme.
During 2009 the MIS system and DataBureau were
adjusted for the second phase of the EPWP. The Business
Trust Support Programme handed over the system to the
EPWP Unit in 2010.
All of the above work was undertaken in close
cooperation with the EPWP Unit. Task Team meetings
were held monthly to agree on the work to be
undertaken and to monitor progress.
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LESSONS LEARNT
Through this programme the Business Trust Support Programme identified,
developed and applied critical lessons about the functions required for
the provision of effective support to municipalities that need to create and

3 Formalise support agreements
l The support to be provided should be explicitly defined and

agreed.

report work opportunities. Important lessons were also learnt about the

l Provision of the support should be monitored.

capacities required to undertake these functions effectively.

l Support should be withdrawn if there is no mutual participation

These lessons were initially learnt through direct engagement between
the Support Programme and the original six municipalities, and then

or if the entity being supported does not appreciate the activities
being implemented.

refined through ongoing application and review with the EPWP Unit and

4 Maintain all information on one single project database

the National Technical Support Team. Finally, the lessons were applied in

l The Management Information System enabled the EPWP Unit

the development and implementation of the incentive grant during the

and other stakeholders to review a single database of projects

second phase of the EPWP (see Section 4).

at all times. This meant that it could monitor both the

SIX MAIN LESSONS WERE LEARNT:
1 Prioritise the areas where EPWP delivery can most likely
be achieved
l Initially, provide support to the institutions with the best chance of

anticipated EPWP delivery and the actual performance
at any one time of any public body in respect of its
targets.
l This database of projects was fully visible to any stakeholder

succeeding. These include the municipalities and provinces with the

interested in viewing it and immediately allayed fears that the

largest MIG and PIG allocations and budgets, as well as those that

EPWP Unit was reporting invalid data.

have the capacity and willingness to participate. These criteria were

l As the programme grew, options were developed to enable

applied in selecting municipalities and provinces to participate in

national EPWP staff, deployed resources (e.g. technical

the pilot project.

consultants and or data capturers), municipal staff or others

l Prioritise projects which are already labour intensive, or where there

delegated by them, to enter data. This was useful in increasing

are standard or explicit ways for increasing labour intensity (i.e. as

the ease by which data could be loaded. However, it produced

set out in the EPWP Guidelines).

new challenges in regard to the need to maintain ruthless

l Allocate expensive resources (such as engineering support) only in

integrity in:

the places where there is a will and capacity to implement EPWP

l

ensuring data validity

principles.

l

monitoring the system to show where there was

2 Establish clear targets for EPWP delivery
l Targets should be explicit.

movement and where not
l

l Targets should be agreed by senior management (MMC or Portfolio

bodies explicitly authorised information loaded on their

Councillor).
l The achievement of the targets should be actively monitored.
l The achievement of the targets should lead to recognition and

affirmation of the players involved.
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incorporating “authoriser” functions to ensure public
behalf

l

identifying projects and public bodies that were not
updating information; in this case interventions were put
in place to resolve this problem.
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5 Provide dedicated technical/engineering support to
municipalities only where collaborative reporting capacity
is in place
Originally it was understood that the purpose of providing technical
support through qualified civil engineers would be to assist the
municipalities to:
l identify projects most suitable for labour intensive implementation
l ensure that the MIG business plans or other project documentation

allowed for labour intensive engineering methods
By the end of the fifth
year of the programme
it became apparent
that there is little point
in having a technical
support capacity, if there

l support municipal staff to require labour intensive methods in the

contracting documents with consultants and contractors
l monitor application of labour intensive methods and ensure all

subsequent work opportunities were reported to the EPWP Unit
nationally.
However, the significant lack of engineering capacity in municipalities

is not equally clear and

often meant that technical support personnel were caught between

collaborative reporting

conflicting priorities:

capacity in place.

l Municipal staff were grateful for their assistance in respect of normal

staff functions, regardless of whether these linked to the EPWP or
labour intensity.
l On the other hand, EPWP staff, caught in the quarterly panic

of having to report on work opportunities created, wanted the
technical support staff to capture data as their primary objective,
drawing on any infrastructure project regardless of its labour
intensity.
6 Provide an effective means for generating management
reports and monitoring performance
A significant lesson learnt is the need to ensure that EPWP performance
is monitored regularly and not only at the time of submitting reports.
The MIS provided a means for ongoing and continual monitoring of
municipal progress in achieving targets and also facilitated the procuring
of reports so that this could be monitored (see box on page 31 on the
importance of a management information system).
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Perhaps the most
significant learning
is that many public
bodies do not
routinely manage the
performance of projects,
staff or contractors.
Considerable assistance
is required to enable
them to do this.

We got the facilitation officers
and trained them and then put them into
the municipalities and they [found that] …
nobody was doing EPWP and there was no
project data. We then spent a few months
understanding how you verify information.
Penny Foley, Programme Manager:
Infrastructure Sector, EPWSP
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The importance of a management information system
One of the most significant operational methodologies introduced through the Business Trust
Support Programme to the EPWP infrastructure sector was the application of a management
information system (MIS). A MIS assists the officials managing a programme to:
l establish targets
l clearly set out planned deliverables and budgets, and assess whether they are sufficient to achieve
the targets
l set the parameters for the quality and quantity of core services that will be delivered with these
budgets
l monitor whether the targets are being achieved
l monitor the EPWP work opportunities being created as the targets are achieved.
The Business Trust Support Programme developed an electronic MIS specifically for the infrastructure
sector of the EPWP (see diagram below). This MIS consisted of the following:
l An EPWP target (in terms of the number of work opportunities to be created) was agreed with
each municipality and loaded onto the MIS.
l The system then indicated the amount of money that would need to be budgeted to achieve
the target.
l When a project was identified as suitable for delivery under the EPWP Guidelines, it was loaded
on to the MIS.
l Project officers then monitored its progress through the different delivery milestones, and
captured on a monthly basis its expenditure, completion of outputs and the number of workers
and work days.
l This enabled the public body, the EPWP Unit and any other interested agency, to plan, monitor and
report consistently on their EPWP outputs. It also enabled the municipality to monitor whether or
not it was achieving its targets.
The MIS was so effective that it was adapted for managing the incentive grant created during the
second phase of the EPWP (see section 3.2).

Initial and ongoing municipal
and project data

Get project status
and deploy technical
assistance

Technical feedback
project process and
removal of blockages

Management
information
system

Analysis of data to improve support:
l blockages
l projects
l impact
l effectiveness of technical support
l benchmarking

Strategic management
l get complete overview
l make decisions on deployment of
resources
l make decisions to prioritise areas and/
or types of projects

Quarterly progress
reports to M&E
Private Support for Public Works
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3.1.2 Creating job

Provincial roads departments are responsible for constructing,

this programme should be implemented, including:

opportunities on

maintaining and rehabilitating the vast networks of roads

l Documenting the practices of the Zibambele Roads

provincial roads

across the country. Many of these are low volume and are

Maintenance Programme implemented by the KwaZulu-

thus ideal for the application of labour intensive engineering

Natal Department of Transport. This programme contracts

methodologies. The Provincial Roads Programme was thus

women-headed households to maintain one kilometre

designed to help the EPWP Roads Programme achieve its

stretches of road. Contractors work eight days a month

goals.

and over 40 000 people have regular and predictable work

Key documents pertaining

through this programme18.

The programme emerged out of the analysis of the

to the Provincial Roads

Municipal and Provincial Infrastructure Grants (MIG and

Programme are contained

PIG), described earlier, which showed that provincial roads

officials could increase the application of labour intensive

in the Document Index,

departments are suitable entities for participation in the

engineering methods on roads programmes. The manual

see Appendix 1, Table 2.

EPWP, owing to their responsibility for road construction,

sets out the background to the Roads Programme and

The table sets out the key

maintenance and rehabilitation, and for the application of

its potential, technical and design considerations for

documents that can be

labour intensive engineering methodologies. From the Support

implementing roads projects and includes a case study19.

accessed in terms of the

Programme’s experience with municipalities and provinces,

In 2008 the EPWP Unit established a dedicated directorate

following categories:

it was clear that the key to significantly expanding provincial

aimed at assisting provinces to access the grant. The Business

l Roads manual

EPWP activity was to increase labour intensive maintenance

Trust Support Programme assisted the directorate to develop

l KwaZulu-Natal

programmes. These programmes had been piloted in

implementing methodologies and procedures. This programme

l Eastern Cape.

two provinces and on this basis dedicated funding was

is now a permanent component of work being undertaken by

recommended.

the EPWP Unit through a dedicated directorate.

l Producing a programme manual outlining how provincial

In 2006 and 2007 the Business Trust Support Programme
worked with the EPWP Unit to submit a motivation to National
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Treasury for the approval of a R3bn Roads Upscaling Grant to

The most important lessons emerging from this process

be called the ‘Provincial Roads Project’. In 2008 this additional

showed that, in general, provincial departments needed

allocation of R3bn was made available to provinces for labour

assistance with:

intensive roads projects (the EPWP Roads Programme). The

l identifying the opportunities to increase labour intensity

Business Trust Support Programme then worked with the

l developing programme plans and budgets.

EPWP Unit and provinces to develop the methodology of how

Most importantly, provinces needed assistance in ensuring that
they capture data from the programmes, consistently report
it to the EPWP Unit and comply with the obligations of the
EPWP wage incentive being offered as part of Phase Two of
the EPWP (for details see section 2.2.3).

18

For more details see ‘Practical Guidelines of Replicating the Zibambele
Programme: Labour Intensive Low Intensity Road Maintenance
Programme’ and ‘Policy for Zibambele Road Maintenance Programme
Support: The Eastern Cape Department of Transport to Develop a
Community-based Transport Strategy’ in the Document Index.
See Table 2, document 06.
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To access the manual see the Document Index, Table 2, documents 01 to 05.

large labour intensive
projects

The purpose of the Large Projects Programme was to
develop and implement a methodology for undertaking large
infrastructure projects labour intensively. Cabinet had raised
concerns about the small size, limited impact and visibility of
EPWP projects, and identified a need to expand the EPWP
beyond its current implementation framework. In response
to these concerns, the EPWP Unit was mandated to produce
proposals for a mechanism to enable larger projects to
participate in the EPWP. The concept was to draw in small and
medium enterprises through large, established construction

Municipalities and provinces are under extreme pressure
to deliver basic and other services and are simultaneously
required to work towards meeting the Millennium
Development Goals.
One of the significant inhibitors to project delivery in
municipalities is their lack of engineering and construction
capacity. This is further complicated by the significant
number of “developmental objectives” that have to be
applied when implementing projects. A huge tension

contractors.

thus emerges as to whether service delivery objectives as

Formulating an approach

opposed to development objectives should be prioritised.

This programme was originally called the Private Sector
Mobilisation Programme, the purpose of which was to

This problem resulted in the need for the Large
Contractor Programme in that when structuring its work
provinces focused on the development objectives and

encourage private sector infrastructure contractors to

therefore created a large number of small contracts that

participate in the EPWP infrastructure sector by undertaking

were suitable for emerging contractors. However the

ten large labour intensive projects. Initial discussions between
the Business Trust Support Programme and the largest private
sector players in the construction industry encountered

burden placed on officials in respect of managing these
contracts and their lack of capacity to mentor emerging
contractors meant that the delivery objectives were not
achieved. There is often a stronger emphasis on achieving

scepticism about the prospects of convincing these contractors

developmental objectives to the detriment of achieving

to undertake large labour intensive projects.

service delivery.

The Business Trust Support Programme then developed a

The Large Project Programme offers a mechanism to
address this dilemma. By appointing a ‘large contractor’,

position paper on this issue (through the Strategic Technical

service delivery is likely to occur. In addition it is easier

Assistance Fund) to assist the EPWP Unit to develop alternative

for the municipality to oversee one large contract than

proposals. Through engagement with key stakeholders in the

many small contracts. By requiring the large contractor

construction sector, the research found that provinces were
undertaking large numbers of small construction projects
to involve emerging contractors in fulfilment of the EPWP

to undertake the appointment in a manner that meets
developmental objectives, the municipality is able to
deliver on these as well.
The Large Project Programme uses CIDB Grade 9

objectives. This placed a significant management burden

contractors (large formal contractors) to manage municipal

on provincial officials. The proposals recommended that

infrastructure delivery more efficiently, while being

instead of this approach, larger construction projects should

contractually responsible for ensuring that increased
developmental outputs are achieved. This means

be undertaken, drawing on the capacity and skills of large

grouping small contracts that are suitable for lower grade

established contractors who would in turn employ, empower,

contractors (emerging contractors) into one large contract.

train and mentor emerging contactors (SMEs) to implement
their projects (see box alongside). It was determined that the
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3.1.3 Undertaking

Achieving the objective
of SERVICE DELIVERY
with development

A CIDB Grade 9 contractor is then appointed to undertake
the work on the basis that s/he would use a specified
number of lower grade contractors and would also meet

approach had the potential to create an additional 35 million

other developmental requirements such as training and

work opportunities of 230 days each.

business mentoring.
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This preparatory work also demonstrated that involving large contractors to implement labour intensive
infrastructure projects in the public sector would have more impact than trying to convince them to undertake
labour intensive projects for the private sector. Accordingly it was determined that the Private Sector
Mobilisation Programme should be refocused on the significant contribution large construction contractors can
make as implementers of large public sector infrastructure development projects.
Piloting the approach
The initial concept was approved by Cabinet Lekgotla in January 2006. As part of the revised Private Sector
Mobilisation Programme, now called the Large Projects Programme, a service provider was contracted by the
Business Trust Support Programme to develop the procurement procedures to enable the approach to be
tested through a pilot project. Although the procurement procedures were developed, it took a great deal
of time to find an appropriate pilot project, with many stops and starts in the process. Finally a three-year
R500m water pipe replacement project in eThekwini was identified and technical support was provided by the
Business Trust Support Programme to assist in structuring the project. This support included:
l identifying how the Large Project Programme could be fully compliant with the Metro Supply Chain

Management procedures
l clearly identifying the required development outputs such as the use and development of the lower grade

contractors, skills development of workers and contractors, application of EPWP Guidelines etc.
l preparing the procurement documentation
l monitoring project delivery.

During the Support Programme’s third year, Ninham Shand was appointed as the programme manager and
four large contractors were appointed to implement the project, each in a specific region. Each of the large
contractors is required to contract and mentor four or five sub-contractors. A reference group was established

Key documents pertaining

to oversee the implementation process and draw out lessons for the future of the programme.

to the provision of

The Business Trust Support Programme continued to monitor the implementation of the pilot project until

technical assistance to the

the end of year four and documented the learning from it for dissemination to other municipalities interested in

Large Projects Programme

implementing such projects (see document 06 in Table 3 contained in the Document Index, Appendix 1).

are contained in the

Ongoing implementation

Document Index. Table 4

The Business Trust Support Programme developed a list of ‘lessons’ from this pilot project, so that the concept

in Appendix 1 sets out the

could be applied more widely by the EPWP Unit. The EPWP Unit has set up a dedicated directorate to support

documents that can be

the adoption of this approach by provinces. This Large Projects Unit has taken on the supervision of the

accessed.

Large Contractor Model in eThekwini and has begun to promote it nationally. The Business Trust Support
Programme has worked with the unit to assist it to develop a strategy for monitoring this work.
As a result of this programme, a methodology was developed and piloted for involving large contractors in
the EPWP to draw smaller contractors into labour intensive projects. This methodology produced an additional
150 000 person years of employment.
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While the Large Contractors Programme offers significant opportunities to public bodies to improve the
efficiency of their delivery, it is critical that the projects are carefully monitored to ensure that they maximise
labour intensity and produce job creation opportunities. Labour intensity and job creation are not necessarily
the driving factors for public bodies charged with service delivery, and the EPWP goals may be subverted unless
projects are carefully monitored.
Significant support to public bodies is required in the preparation of the contract documents. This is

Creating job opportunities
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because all the developmental objectives that the large contractor is expected to achieve must be clearly
specified. In addition, as noted above, it is essential that the reporting of the contractor against these
deliverables be monitored.
The application of the EPWP MIS as a required reporting tool significantly assisted eThekwini officials in
ensuring that the contractors did report all work opportunities.

3.1.4 Linking

training to the creation
of work opportunities

A key component of the first phase of the EPWP was to provide a training benefit to each worker in addition to
his/her work opportunity. This had been negotiated as part of the Special Conditions of Employment whereby
unemployed people are contracted on a short-term and temporary basis by government agencies at a lower
wage and under conditions that waived some of their normal rights as workers. It was justified by the fact that
these workers would receive two days of training for every twenty days of work, as a way of offsetting the
lower wage payment. It was argued that such workers would be skilled for further, regular employment.
In the first phase of the EPWP it was intended that all workers would have access to this training
entitlement through the National Skills Development Strategy and through the significant amounts of funding
made available through the Skills Development Fund for training employed people. From the outset, however,
the EPWP consistently failed to meet its training targets. The Business Trust Support Programme was requested
to support the DPW in identifying and resolving the blockages to training delivery. The Linkages Project was
thus formulated to develop a practical system for EPWP workers to access training opportunities.
The Business Trust Support Programme developed the content for a Memorandum of Understanding
between the Ministers of Labour and Public Works to make explicit the way in which the EPWP and
Department of Labour training programmes for the unemployed should complement each other.
It then supported the EPWP Unit to develop a framework for planning, funding and monitoring training
that was provided across government programmes. By late 2006, however, it was clear that the problem of
poor access to training was persisting and that a more practical and hands-on solution was required. The
Linkages Project thus aimed to develop a practical system for EPWP workers to access their training benefit in
the infrastructure sector.
It was envisaged that when municipalities plan projects to be implemented under the EPWP Guidelines, they
should also plan to provide training. This would be funded through the regional DoL social funding facility. By
incorporating training into project planning, the aim was to make funds and training available as part of the
project implementation process.
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In 2007 a pilot project commenced with the eThekwini Metro, the KwaZulu-Natal Department of Transport,
the National EPWP Unit and the KwaZulu-Natal Department of Labour to test how EPWP municipal projects
could more effectively access and use the Department of Labour and SETA allocations for training. The
intention was to develop a set of procedures by which training needs are identified and funding secured.
The project was strongly resourced with expert capacity. These individuals were tasked with working with
the municipality to identify projects, prepare submissions for the DoL, track problems and ensure that
decision-makers were quickly involved to resolve blockages.
After more than twelve months the pilot proved that for the following reasons the EPWP training
strategy was not effective:
l municipal project planning, approval and implementation cycles are long and usually do not run to

schedule
l the DoL unemployed training fund application process is lengthy and requires a number of conditions

that are unrealistic for a municipality to meet.
This experience led to a better understanding of the complexities faced in accessing training using
procedures current at the time. By the end of 2007 the pilot concluded that the model of requiring public
bodies to engage with the DoL funding application was unrealistic and virtually impossible. A set of
recommendations were developed and presented to DPW, DoL and EPWP provincial officials. A number of
these recommendations were implemented. The most significant finding of the pilot was that:
l ensuring training and skills development of the unemployed is the primary and fundamental mandate of

the DoL
l ensuring work opportunities for the unemployed is the primary mandate of the EPWP.

By making the EPWP responsible for delivering training, the EPWP was given an objective that fell outside of
its primary mandate and undermined its ability to achieve its primary mandate. This finding was taken very
explicitly into the second phase of the EPWP where training was removed as an objective of the EPWP.

Factors constraining
ACCESS TO
TRAINING through
the EPWP: An
example from
KwaZulu-Natal
36

A roads project is planned in three rural villages in KwaZulu-Natal. An initial assessment of the budget suggests that 200
workers should receive training. On this basis the municipality develops an application for the DoL.
The DoL requires a site inspection, and guarantees that people trained will have work after their temporary work has
been completed. The training provided by service providers is structured to suit ‘class sizes’ – e.g. 12 people in a blockmaking course – even though the project may only require three people to be trained in block making.
At the point at which a municipality applies for funding, it is not possible for it to provide all the detailed information
required by the DoL application (e.g. numbers of people, numbers of skills) except at an indicative level.
Even if the application is submitted, there is another hurdle: the DoL is experiencing capacity constraints. Only a small
percentage of municipal applications for training funding are processed and approved in time. Of these, an even smaller
percentage result in training providers being contracted.
Factors such as these point to the complexity of integrating training into the EPWP projects launched by municipalities.
This experience showed that the delivery of training fell outside the EPWP’s primary mandate and undermined its
ability to achieve its primary mandate, namely the creation of work opportunities. In the second phase of the EPWP
training was thus removed as an objective of the EPWP.

This project led to a greater understanding of the difficulties faced in accessing training using current procedures
and resulted in a revised approach to training through the EPWP. In particular it was recognised that training is
a project-specific requirement to ensure that workers are able to perform their tasks effectively in a manner that
does not undermine their health or safety. This revised approach to training was incorporated into the design of
the second phase of the EPWP.
The benefit of this programme was that it allowed a number of different stakeholders to work together to try
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and resolve a problem. A team of highly skilled consultants worked with and reported to a team that comprised
representatives from the:
l eThekwini Metropolitan Municipality
l national EPWP
l provincial EPWP

3
3.2

l Department of Labour.

The pilot was able to demonstrate that the reason municipal infrastructure projects were unable to achieve the
training targets was not because of a lack of will or capacity, but because the institutional arrangements on which
the programme was premised were inadequate. Being able to demonstrate this to all relevant parties, all of whom
had engaged in trying to resolve the problems, took much of the heat off the national EPWP Unit and reduced
tendencies to “blame” different parties involved in the training debate. It also showed very clearly that public
bodies should only be responsible for delivering activities that clearly fall within their own mandate.

INCREASING WORK

The Social Sector Programme aimed to increase EPWP outcomes (work opportunities and training) of the early

OPPORTUNITIES IN THE

childhood development (ECD) and home community-based care (HCBC) programmes by supporting expanded

SOCIAL SECTOR
See Table 4
in Appendix 1
for the social

sector document
that can be
accessed.

service delivery.
Formulating an approach
Informed by the findings of a STAF assignment into problems with social sector EPWP delivery in 2005,
and interactions with a range of stakeholders in the social sector, the Business Trust Support Programme
hypothesised that the most effective method of improving EPWP performance was to monitor HCBC or ECD
service delivery, identify service gaps and increase EPWP work opportunity outputs by expanding the delivered
service.
It was anticipated that the most useful support tool that could be provided for this purpose would be a
management information system that would increase understanding of how services were being delivered and
how they could be expanded. Cellular phones were identified as the most effective way of establishing the
system as they could be used by caregivers from remote sites.
In line with the Business Trust Support Programme strategy of engaging directly with an implementing body
to pilot an approach, the project started in partnership with the Limpopo and KwaZulu-Natal departments of
Health and Social Development. A business plan for this was developed and submitted to the Business Trust.
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In 2006, the Business Trust Support Programme commenced discussions with a number of other
initiatives with similar intent, such as the Japanese International Cooperation Agency, the Universal
Services Agency and the European Union. Work also commenced with the EPWP Unit’s Social
Sector Directorate in trying to identify how the programme should engage with provinces.
Piloting the approach developed
In late 2006 engagement began with non-profit organisations and sites in both KwaZulu-Natal
and Limpopo in an effort to map the way in which a reporting tool could be used to identify
service gaps in ECD and HCBC. The intention was to use this information to develop new work
opportunities in both fields.
In 2007 a pilot programme commenced with NPOs in Limpopo who were implementing homebased care services on behalf of the Department of Health and Social Development. A cell phone
reporting system developed by Afrigis was used. A social research organisation was appointed by
the Business Trust Support Programme to receive the data and check it for quality.
The data was kept in a static database (see box on page 39) by a third agency appointed by
the Support Programme. The data provided some significant findings and the reporting function
worked well for sites and for caregivers, but government officials were not directly involved in the
implementation of the programme. Furthermore the lack of a “live management system” (see box)
meant that the system was used to test the production of data, but never actually produced live
data. For this reason key decision-makers in government both at provincial and national level did
not see the results.
In KwaZulu-Natal a manual process of assisting sites to report data on to the EPWP Excel
template was launched, but a pilot project similar to that in Limpopo never commenced. The
manual system entailed the development and filling in of a paper report by each site and
forwarding it to the social research organisation that loaded it onto the Excel template.
In both Limpopo and KwaZulu-Natal, the key components of this programme were as follows:
l An assessment was undertaken to determine the number and location of the NGOs that the

Department of Health and Social Development were funding. In both provinces the assessment
gave, for the first time, an accurate picture of the number of sites through which HCBC was
delivered in the province, and the key challenges being faced in delivering the service.
l The database developed from the assessment was then updated on a monthly basis, using

a paper-based management system in KwaZulu-Natal and the cellular system in Limpopo.
The data collected was developed in consultation with officials of the departments of Social
Development and Health at provincial level, as well as within the districts, and focused on
capturing household base data.
l The data provided for the first time, on a monthly basis, information on the households receiving

HCBC services and on the extent of services being provided. In both provinces this data was
found to be extremely useful by implementers such as caregivers and site coordinators.
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of Social Development and Health and the national Department of Social Development. Thus

The MIS developed for the social sector

these senior officials were not exposed to the value that the system was providing and did not

was based on the system developed for

see any value in terms of their own objectives. This problem was exacerbated by the fact that the

the infrastructure sector. A key difference,

system was not sufficiently developed to provide the full management functions promised. By mid-

however, was that the infrastructure

July 2008 it was clear that the programme needed to be significantly revised and that any direct

sector MIS was ‘live’ in that data was

a significant flaw that constrained the project. The company implementing the Infrastructure MIS
was therefore contracted to develop both the cellular application and the web-based information
system to support it.
By early 2008 the system was being developed, but the pilot activities in Limpopo had ceased,
although the manual reporting support continued in KwaZulu-Natal. The intent of the programme
had been to demonstrate the value that a comprehensive service delivery management system
could add both to the implementing department and to the EPWP Unit, and be transferred into the
department at its cost.
While the two systems were providing excellent data that was found to be extremely useful to

engagement with provinces should be concluded.
Although numerous attempts were made to engage the national Department of Social
Development on the system and its potential value, these were not successful and activities in this
programme thus ceased.

Creating job opportunities

the implementers, it was difficult to secure high level participation within the provincial departments

The difference
between
a STATIC
and LIVE
MANAGEMENT
information
system

However, by the end of 2007 it was clear that the lack of an integrated management system was

loaded on an ongoing basis via the
internet on to the system and reports
could be generated at any time giving an
exact status of progress at that time.
In the social sector the programme
aimed to use cell phones as the primary
reporting tool, a technology still quite new

LESSONS LEARNT
The Social Sector Programme piloted a methodology to identify and record the activities of workers
at HCBC and ECD sites in Limpopo and KwaZulu-Natal. It also developed a management and

in 2006. The pilot trained caregivers and
site managers to submit data through the
cell phone, but the web-based application
(such as that used by the infrastructure

information system, which analyses this data so that delivery can be better tracked and managed.

sector) was not sufficiently developed to

While the methodology was successfully tested in 110 sites in the Limpopo Province, the Business

allow public access and use. This meant

Trust Support Programme was not successful in transferring the system to provincial or national

that, in fact, data was stored in an Access

government. This service delivery management system has the potential to provide the non-state

database, and users were unable to

sector with a platform for the delivery of the incentive grant and the monitoring of non-state sector

generate reports on a real-time basis.

activities in Phase Two of the EPWP.
This programme showed that in order for support to be effective the entity receiving the support
must want it. Furthermore, the support must be directly related to the achievement of the goals

In 2008 the technology was put in place
to make the system live and presented
to the social sector as an operational
management system.

and objectives of the entity. The difficulty in securing buy-in for an innovation from high-level
leadership within the national Department of Social Development and the provinces meant that,
even though the pilot showed the value and effectiveness of a service delivery management system,
there was no one willing to take ownership of the programme within these departments
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3

3.3 LABOUR INTENSIVE
APPROACHES IN THE

ENVIRONMENTAL SECTOR

At the start of the EPWP in 2005, the environment and culture sector incorporated a number of
programmes established under the 1999 Special Poverty Relief Allocation. These were implemented by the
departments of Agriculture, Arts and Culture, Environmental Affairs and Tourism, and Water Affairs and
Forestry, and concentrated on different focus areas:
l Working for Tourism
l Working for Waste
l People and Parks
l Working for the Coast
l Sustainable Land-based Livelihoods.

Since these programmes were established and were operating very effectively, the Business Trust Support
Programme focused its environmental sector support on developing a labour intensive method that supported
municipalities to undertake domestic waste collection in under-serviced areas using small and medium
enterprises (SMEs).
During 2006, the Business Trust Support Programme worked with the Department of Environmental Affairs
and Tourism (DEAT) and DPW to formulate a labour intensive approach to household waste collection that could
be implemented by municipalities in under-serviced areas or areas that were difficult to access (such as informal
settlements). Based on existing experience, the model focused on creating and supporting SMEs using local
labour. Research undertaken in six municipalities (Mbombela, Bushbuckridge, Emfuleni, Thulumela, Nkomazi
and Mafikeng) determined the feasibility of implementing the model. However, the initiative constitutes an
“Expansion of Service” according to the Municipal Systems Act (MSA Act No. 32 of 2000) and each municipality
thus needed to follow a decision-making process as set out in Section 78 of the Act in order to implement the
model, including undertaking a feasibility study to assess its internal and external capacity to render the service.
To comply with these provisions, municipalities required technical, financial and procurement expertise.
The Business Trust Support Programme thus developed proposals for a national programme to support
municipalities to implement the domestic waste collection model. It estimated that a comprehensive programme
could create between 400 and 700 SME opportunities, and between 7 000 and 14 000 permanent jobs. The
proposals recommended that a pilot project be implemented in one or two municipalities (Mbombela and
Mafikeng were rated as being suitable for this purpose), and should this be successful, additional funding could
be motivated for, to roll out the initiative more widely.
At this point DEAT took over management of the programme and no longer required the assistance of
the Support Programme. Through the Chief Directorate Social Responsibility Policy and Projects (SRPP), DEAT
submitted a request for funding from National Treasury to increase the impact on waste collection in South
Africa, initially through a pilot project and then through a national programme. Early in 2008, R34m was
earmarked by DEAT for a pilot project. Feasibility studies were undertaken and business plans developed for
both Mbombela and Mafikeng municipalities. Implementation of the pilot project commenced in 2009 in
Mbombela. A service provider was appointed early that year to implement the project in all the underserviced
areas using five local SMEs. Service provision started on 1 September 2009 and will continue until
31 August 2012. The model has proved to be extremely successful and effective.
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pertaining to programmes
developed for the
environmental sector are
contained in the Document
Index. Table 5 in Appendix 1
sets out the documents that
can be accessed.
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The Hibiscus Coast Food for Waste Programme
In addition to the municipal domestic waste collection programme, the Business Trust Support
Programme also provided support to an innovative Food for Waste Programme on the Hibiscus Coast.
This programme is based on a model applied in Curitiba. Waste is exchanged for food parcels. The
beneficiaries were selected from four poor communities in the municipality from households that were
not receiving an income or were pensioners. Fifty beneficiaries from each community participated (200
in total).
The Business Trust Support Programme helped to establish the programme and provided a manager
to assist with its implementation and promotion once the pilot was complete. This approach is now
being applied in other areas.
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3
3.4

THE ROLE OF

This sub-programme showed that in order for support to be effectively provided, it is necessary to
work with the entity that has implementing authority and funding. In addition, it demonstrated that
the activities undertaken must be agreed with and wanted by this entity. The entity (in this case DEAT)
must be part of the process and must have the capacity to undertake ongoing implementation of the
activities once the support ceases.
From the outset, the Business Trust Support Programme built into its operations the capacity to provide

RESEARCH IN DRIVING

technical and strategic support to the EPWP Unit through research and ad hoc assignments required

EPWP INNOVATION

to accelerate or expand EPWP delivery. This capacity was housed in the Strategic Technical Assistance
Fund (STAF). Not only was it evident that there were a number of issues that the EPWP Unit wanted
to investigate, but the risk was that during the implementation process the Support Programme might
get drawn into a range of activities that were not in its core mandate. The STAF provided a way of
dealing with these, so that the Business Trust Support Programme could focus on implementation of its
deliverables.
The work of the STAF concentrated on two focus areas:
l Strategic and technical assignments undertaken to accelerate or expand EPWP delivery and to review

the first phase of the EPWP. These were undertaken in the first four years of the Business Trust
Support Programme.
The Document Index
contains key documents
produced through the
Strategic Technical

l Assignments undertaken to develop and secure approval for the second phase of the EPWP. These

were undertaken in the last two years of the Support Programme.
The STAF had a specified operating methodology. Assignments were identified by the EPWP Unit
and approved by the Task Team. A rigorous process was applied whereby the Business Trust Support

Assistance Fund. Tables 6

Programme, together with the official in the EPWP Unit who had requested the assignment (called the

and 7 in Appendix 1 set

champion20), brainstormed the terms of reference for the assignment and went through a recruitment

out the key documents

process to identify an appropriate service provider. In addition, the outputs of the assignment were

that can be accessed.

rigorously reviewed and debated through workshops and meetings throughout the process.

20

The champion was the
official in the EPWP Unit
who had requested the
assignment. Champions
were required to oversee
implementation of the
assignment in terms of
quality. Service providers
were not paid until the
work was signed off by
the champion, who was
responsible for implementing the outcomes of
the assignment.
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The STAF did not recruit service providers using government recruitment procedures. Rather,
appropriate service providers were identified, originally via recommendations from officials in
the EPWP Unit and staff within the Business Trust Support Programme, and later from a panel of
service providers that was established. The emphasis was on quick turnaround in developing the
terms of reference and making an appointment. The EPWP Unit official who had requested the
assignment (the champion) was required to oversee the work undertaken to ensure that it met his/
her expectations. The Business Trust Support Programme managed the work to ensure high quality
and the meeting of contractual obligations. The service provider was not paid until both parties
were satisfied with the work undertaken.
Through the STAF a total of 52 assignments were undertaken. In the first four years 36 assignments
were undertaken, focusing on general issues, as well as on issues within each of the sectors
comprising the EPWP (social, infrastructure, environment and economic), as well as training. Many
of the assignments undertaken by the STAF had a significant impact in accelerating or expanding the
achievement of the EPWP targets, resulting in improving operations, changing policy or accessing
funding.
In the final two years a total of 16 assignments were undertaken by the STAF, which was
instrumental in supporting the EPWP Unit to develop proposals and secure approval for the second
phase of the EPWP (EPWP Phase Two).
The assignments had a significant impact on expanding and/or accelerating the achievement of the
EPWP targets, particularly in respect of:
l increasing understanding of reasons for blockages in implementing the EPWP and developing

innovative proposals as to how these should be addressed
l increasing funding for the EPWP
l increasing understanding as to how the EPWP should be implemented and identifying new areas

for implementation.
In addition the STAF commissioned and managed the mid-term review of EPWP Phase One and was
instrumental in supporting the design, approval and development of EPWP Phase Two (see below).

LESSONS LEARNT
Over a period of four and a half years, the value of the STAF was demonstrated in its ability to
determine and scope assignments, to procure service providers quickly (in an environment where there
is usually a long and protracted procurement process) and to manage assignments in a manner that
ensured they were well integrated into the work of the EPWP and benefited it.
The STAF was a means of engaging with strategic issues in what was essentially an operational
programme. It acted as a pressure valve and was a mechanism for designing in systematic flexibility in
that it allowed the Business Trust Support Programme to respond to demands within a structured and
contained manner. This prevented the programme from being too rigid.
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Creating job opportunities

A number of aspects of the STAF methodology contributed to the
quality of assignments:
l The joint scoping process undertaken by the EPWP Unit and

the Business Trust Support Programme was very valuable as
the engagement process helped to define the purpose of the
assignment and to consider the respective value of different
assignments so as to select those assignments with the
potential for maximum impact.
l The manner in which this was translated into a terms

of reference also added real value as it ensured that the
discussion was translated into a clear brief that could form the
basis for the securing of service providers to undertake the
assignment.
l The role of the Business Trust Support Programme in rigorously

managing the implementation of the assignment.
l The role that the champions (who could champion the results

in the relevant departments) played in steering and supporting
the assignments ensured that it was useful and assisted in the
work being integrated into the EPWP Unit20.
Challenges included ensuring that the findings of the completed
assignments were circulated widely and linking new assignments
with previously completed ones to ensure that they effectively
drew on previous work and extended this further.
In addition, some champions participated more than others
and this impacted directly on the extent to which the findings of
the assignment were used by the EPWP Unit.
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… the main thing is to
use the Mid-term Review
to map the way forward
… Its real value is for
2009 to 2014.
DPW respondent, Fourth
Evaluation Report for the
Period 1 April 2007 –
31 August 2007
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4

DESIGNING and IMPLEMENTING
the SECOND PHASE of the EPWP

In 2007, the EPWP Unit with the assistance of the Business Trust Support Programme began
planning and preparing for a second phase of the EPWP. The Support Programme’s role was
to help the EPWP Unit to design the second phase, secure approval and funding, and support
implementation. Four categories of activities were undertaken:
l

undertaking initial investigations

l

conducting a mid-term review of EPWP Phase One in 2007

l

planning and securing approval for EPWP Phase Two: this involved an extensive range of
assignments and activities in 2008 and 2009 and resulted in Cabinet approving a second
phase of the EPWP on 25 June 2008

l

supporting EPWP Phase Two implementation during the last year of the Business Trust
Support Programme (2009/10).
Initial investigations
During 2006 the Business Trust Support Programme worked with the EPWP Unit to investigate
the feasibility of a second phase of the EPWP, which amplified its scope and extended its reach.
These investigations were funded through the STAF and included:
l An analysis of the Employment Guarantee Scheme implemented in India. This programme

applies a demand-driven approach to the provision of work for unemployed individuals. The
assignment comprised an analysis of the approach used in India and made proposals as to
how it could be implemented in South Africa. The purpose was to establish whether this
approach could significantly expand the EPWP in a second phase. For details see the report
‘A Demand-driven EPWP’ in the Document Index, Table 6, Document 13.
l An assignment to quantify the demand for paid work in South Africa in relation to the EPWP.

This work provided insight into the feasibility of scaling up the EPWP to meet the demand for
the type of work provided by the EPWP. This assignment provided initial data to the DPW on
the feasibility of expanding the EPWP. For details on this see the report ‘Quantification of the
Demand for Labour in South Africa’ in the Document Index, Table 6, Document 06.
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The demand for
LABOUR in South Africa
In March 2007 the STAF commissioned a
service provider to quantify the demand
for EPWP-type work in South Africa. This
study made some preliminary estimates of
the non-urban labour supply response at
a range of wage rates and the likely size
of the wage bill. The General Household
Survey 2004 conducted by Stats SA, was
found to be the best suited source for the
study.
The study found that at a wage of R30
per day, the EPWP labour supply response
is likely to be about 2.4 million and the
wage bill would be about R6bn if 80
days of employment entitlement per year
is offered to non-urban households. As
would be expected, it rises to much higher
levels at higher wage rates. Estimates
were also made per province.
Some plausible assumptions to arrive
at these estimates were made and the
service provider noted that they needed
to be tested. This was undertaken
through later studies, particularly the
‘Geographically-based Investigation Into
the Feasibility of Significantly Increasing
the Scale of the EPWP’ (see Appendix 1,
Table 8, Document 02 in the Document
Index).
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During 2007, which was the halfway mark for the EPWP, the Business Trust Support Programme, on
behalf of the EPWP Unit, commissioned a mid-term review in order to assess the EPWP to date, and
elicit recommendations on its future direction and structure. The review was funded jointly by the
STAF and DPW.
The Human Sciences Research Council (HSRC), in partnership with experts from the Southern
Africa Labour and Development Research Unit (SALDRU) at the University of Cape Town, Rutgers
School of Law at the State University of New Jersey USA, and ITT in the UK was commissioned to
conduct the mid-term review. Additional fieldwork support was provided by Social Surveys Africa.
The review was extensive and raised a number of questions about what the EPWP could achieve,
should achieve and had achieved. Some of the key findings of the mid-term review were as follows:

l EPWP objectives: The first phase of the EPWP had multiple

on the principle of increasing employability of workers through skills

objectives – such as providing work opportunities, providing training and

development and work experience, but the international evidence

achieving SME development. This resulted in confusion over the primary

showed that skills training through active labour market programmes

programme purpose and methods of implementation and limited

and work placements has a poor record and is only effective if

programme performance against core objectives.

unemployment is frictional (i.e. unfilled jobs are available for which

l Scale: The scale of the first phase of the EPWP was extremely

workers are trained). Otherwise, at best, only substitution occurs.

limited, both in terms of the scale of employment offered, and in

l Lack of incentives: The mid-term review found a lack of incentives

terms of the programme’s budgetary allocation. This finding was

for government institutions at all levels to contribute effectively to

made in terms of the EPWP itself, but also in comparison with

EPWP performance.

international programmes seeking to have a significant social
protection impact in the context of chronic poverty, and compared
with the extent of unemployment in South Africa.

l Implementation: The EPWP faced significant implementation

challenges including:
l

l Funding: Internationally most of the large-scale public works

poor conceptual understanding of the programme and what
EPWP compliance means

programmes derived resources from a separate, centrally administered

l

bureaucratic re-labelling in place of genuine employment creation

fund which could be accessed by line departments at various levels and

l

uneven political/administrative will, buy-in and drive

was associated with a central oversight coordination function. In many

l

delayed implementation (at the time of the review, the EPWP was
just starting in many provinces and municipalities)

instances projects were initiated and implemented at local level, either
by government or civil society, although in some instances projects were

l

problematic institutional arrangements

directly implemented or contracted out by state or provincial authorities.

l

poor adoption of labour intensive approaches particularly in
respect of the infrastructure sector

This is in contrast to South Africa where no dedicated funding was
made available and line departments were required to achieve the EPWP

l

strategies had limited net impact on unemployment. The EPWP is based

the EPWP was not fully linked to existing systems of administration
and accountability

objectives through their normal budgets.
l Training and exit strategies: The approach to training and exit

Designing and implementing the second phase of the EPWP

Mid-term review of EPWP Phase One

l

capacity constraints among implementers

l

lack of dedicated funding.
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In August 2007 a Mid-Term Review Task Team was established

l

comprising a working group drawn from the Business Trust Support

methodologies for creating work opportunities

Programme Operations Committee, with representatives of both

namely:

the DPW and the Business Trust Support Programme. The Task

l

Labour intensive approaches: This methodology

Team was required to review the findings of the mid-term review

should focus on using labour in place of capital in

and other strategic and operational perspectives, and develop

all projects where this is economically viable.

recommendations on how the EPWP could increase its scale, impact

l

Service expansion: This methodology should focus

and effectiveness as a poverty alleviation strategy during the balance

on identifying opportunities for creating work for

of its five-year term and in the longer term. Two working groups

the target market within the public sector. It should

were established: a working group to improve the performance

then work with the relevant department to provide

initiative and a strategic team.

technical and facilitative support to develop and

l Improving Performance Initiative: Based on the findings

implement the initiative. This will include obtaining

of the mid-term review with regard to the current performance

Cabinet approval and instructions to implement.

of the EPWP, the purpose of this working group was to formulate

The EPWP should continue to focus on the

and implement short-term actions emerging out of the review so

infrastructure, social and environmental sectors, but

as to improve the performance of the EPWP on a phased basis.

should change its approach to the economic sector

The purpose was to ensure that the first phase of the EPWP met

(see next point). Additional sectors should be added

and, if possible, exceeded its targets. The working group took

over time as part of service expansion.

each of the review findings in respect of the EPWP’s performance

l

Enterprise development: The EPWP should

and developed a response, allocating responsibilities for action

participate in enterprise development where it

and timeframes.

is appropriate – in terms of its key mandate to

l Strategic Team: The purpose of this working group was to

create work opportunities through service delivery.

develop an action plan for the longer-term revision of the EPWP.

Accordingly the EPWP should no longer have

After extensive debate and discussion the key recommendations

a separate programme in the economic sector;

of the Strategic Team were as follows:

enterprise delivery should become a cross-cutting

l

Scale and impact: The overall objective of the EPWP

programme, implemented across all of the other

should be revised as follows: The EPWP is a programme,

sectors (infrastructure, social, environmental and any

which focuses on creating work opportunities through the

others added).

delivery of public services so as to reduce unemployment in

l

l

Training and exit strategies: The EPWP should
endeavour to provide training and exit strategies,

Positioning and branding: The EPWP brand
should continue.

a targeted group [unemployed, poor, of working age].
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Design: The EPWP should focus on two

l

EPWP Unit: The DPW should continue to coordinate
and report on implementation.

although this will not always be possible. The nature of

Between October and December 2007 the DPW undertook

the work opportunity will determine whether training and

extensive consultations to brief relevant stakeholders on the

exit strategies can be provided and the basis on which

findings of the mid-term review and the recommendations

training and the provision of exit opportunities will occur.

of the Mid-term Review Task Team. This included briefing the

Investment in training must be linked to the nature of

Minister of the DPW. Positive responses resulted in further work

employment or exit strategies.

being undertaken.

Early in 2008 a number of assignments were commissioned through the STAF to identify opportunities

AND SECURING

for expanding the reach of the programme and to make it easier (and compulsory) for public bodies to

APPROVAL FOR

participate. These assignments included:

EPWP PHASE TWO
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4.1 PLANNING

1 A geographically-based investigation into the feasibility of significantly
increasing the scale of the EPWP: The purpose of this work was to test the validity of two
key assumptions underlying the proposals for the second phase of the EPWP: First, that there is
sufficient demand for EPWP work amongst the target group i.e. unskilled unemployed people;
and, second, that there is sufficient budget and capacity in the state to supply the work i.e. that
municipalities and provincial governments are able to increase significantly the number of EPWP
work opportunities.
2 Interrogation of the existing EPWP data and the existing budgets of public entities:
The work aimed to review and extend the analysis of EPWP data from the first four years and analysed
the budgets and budget allocations (based on the Medium-term Expenditure Framework) of public
entities in all spheres of government. This made it possible to determine where opportunities exist for
leveraging EPWP projects and the proposed wage reimbursement fund.
These assignments showed that:
l Given the levels of unemployment of the EPWP target group it was most likely that there would be

sufficient demand for increased EPWP work opportunities from amongst the target group. This took
into account the general level of wages and conditions of employment in the focus areas compared
to EPWP wages and conditions of employment, the absence of any reported cases of lack of
demand for EPWP work opportunities, and the current low percentage of the target group that was
obtaining EPWP work opportunities.
l It was unlikely that public bodies would have sufficient capacity and resources to meet the increased

scale alone; they would be more likely to participate actively in the EPWP if the wage costs were
subsidised by national government.
l Ongoing work opportunities, i.e. one or two days a week provided over a longer period (such as six

months to one year), have a more significant impact on the income levels in a household than do
short-term work opportunities (for example one or two months of work).
l Programmes (such as the Roads Programme, Large Contractor Programme and the Home-based Care

Workers) offered significantly more opportunity to engage people in low-level work opportunities, than
short-term contracted projects.
Based on the outcome of the assignments a decision was taken to develop detailed proposals for a
second phase of the EPWP and to submit them to Cabinet for approval. Accordingly the development
of a business plan for the second phase of the EPWP was commissioned through the STAF. The
following organisational arrangements were made to ensure that the development of the business plan
incorporated the views of all stakeholders and would be supported by the sectors targeted for EPWP
programme implementation:
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l A steering committee was responsible for overseeing the

work undertaken and, in particular, for incorporating the views and

key components:

experiences of the government participants in the EPWP into the

l The EPWP goal was revised and the target was set at a

proposals. It comprised representatives of the EPWP Unit, the Presidency,

significantly greater scale than in the first phase. The target

the sector lead departments and other implementing government

was to create two million full-time equivalent jobs, which equated to

departments, National Treasury and the Department of Labour. The

approximately 4.5 million work opportunities of a 100-day average

steering committee was chaired by the Deputy Director-General

duration, between April 2009 and March 2014. This meant that the EPWP

responsible for the EPWP. The Business Trust Support Programme served

would grow to approximately four-and-a-half times its size at the time

as the secretariat.

and would enable the programme to make a significant contribution to

l A core management team was responsible for the day-to-day

management of the work undertaken. It comprised representatives

combating unemployment.
l The introduction of a wage incentive to encourage public entities

of the EPWP Unit, the Presidency and the Business Trust Support

to meet this ambitious target. This incentive was a new concept that

Programme. The core management team was chaired by an appointed

provided a monetary performance reward, which was innovative in terms

official of the EPWP Unit and reported to the steering committee. The

of government’s funding mechanisms.

core team was supported by technical experts as required, including,

l A new programme was introduced whereby the non-

for example, experts in public financing, public works programmes,

state sector would participate in the EPWP. The research and

economics, social and environmental sectors, etc.

planning had shown that government systems alone could not grow

A highly intensive and interactive process was then undertaken to develop

EPWP programmes at the pace required to reach sufficient numbers of

a business plan for the second phase of the EPWP. This work was supported

the unemployed to achieve the increased target. The introduction of the

by a number of assignments commissioned by the STAF including:

Non-State Sector Programme was a response to this dilemma. The not-

1 Non-State Sector Programme: The Business Trust Support

for-profit sector has a significant workforce and this can grow in response

Programme developed initial proposals for a non-state sector

to the demand for services, with funding support. The intention of the

programme, based on consultations with stakeholders in the non-state

Non-state Sector Programme is not only to mobilise the capacity of the non-

sector, as well as research into the sector. (For details see the Document

state actors, but also to establish

Index Table 7, Documents 10 and 11.)

programmes that are not constrained

2 Targeting framework for EPWP Two: The Business Trust Support

by government bureaucracy and

Programme assisted the EPWP Unit to develop a targeting framework

that can deliver on key government

for EPWP Two, setting out an overall target for the programme and

priorities at predetermined norms

proposing how the target should be allocated across all spheres of

and standards. The intention is that

government.

these programmes broaden the range

3 Resolving employment conditions: Research was commissioned
through the STAF into EPWP employment conditions. A particular focus
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The business plan was completed in June 2008 and contained the following

of EPWP activities and outcomes in
response to community needs.

fell on whether a minimum wage should be applied in the second

In June 2008 the Business Trust

phase of EPWP and the employment conditions that should prevail for

Support Programme provided

EPWP workers.

support to the EPWP Unit to develop

information, the input of provinces and national departments was required.

phase of the EPWP and to obtain approval for a second phase of the

The process was undertaken successfully in respect of the infrastructure

programme. These proposals summarised the components of the business

sector, less successfully in the environment sector and was unsuccessful in

plan mentioned above.

respect of the social sector. This resulted in the wage incentive being provided

The submission was approved by a full Cabinet meeting on 25 June 2008

only in the infrastructure sector in the first year, with fewer funds allocated to

on the basis that funding was secured for the programme in the Medium-

EPWP activity in the social sector in the MTEC.

term Expenditure Framework (MTEF) and a second submission was made

In November 2008 a total of R8,9bn was allocated for the EPWP

to Cabinet in January 2009. The approval of Cabinet was supported by the

incentive, on the following basis:

fact that during this period the first phase of the EPWP achieved its target

l R557.5m was allocated for 2009/10: R353m was allocated as an EPWP

incentive grant to provinces and municipalities for the infrastructure

of creating one million work opportunities one year ahead of schedule.

sector; and R204,5m was allocated to pilot the non-state sector

In accordance with the Cabinet approval, the Business Trust Support
Programme assisted the EPWP Unit to make a submission for additional funds

programmes which included expanding the pilots of the Community Work

to National Treasury as part of the Medium-term Expenditure Committee

Programme. During this year it was anticipated that the incentives for the

(MTEC) process. This comprised the development of a detailed logframe for

environment and social sectors would be developed.

the second phase of the EPWP that set out the deliverables and expected

l R1,9bn was allocated for 2010/11.

outcomes. On this basis the budget requirements for the second phase were

l R3bn was allocated for 2011/12.

developed and the submission prepared for the MTEC process. Extensive

l R3,45bn was allocated for 2012/13.

negotiations were undertaken with National Treasury as part of this process.

It is anticipated that the EPWP incentive will grow to an annual allocation of
R5bn by 2014.

The development of the logframes proved to be an extremely difficult
process in that it required the identification of the actual projects and

The table below sets out the allocations of the incentive by sector and

programmes to be undertaken in each sector of the EPWP. To secure this

financial year, and lists the job creation targets that were set.

TABLE B
Sector

Infra-structure
sector

NGO sector

Incentive allocations and total job creation targets

EPWP incentive

EPWP incentive allocations (Rand thousand)

Job creation targets (in FTEs)

2009/10

2009/10

2010/11

2011/12

2012/13

2010/11

2011/12

2012/13

EPWP incentive grant
for provinces

151 419

331 004

800 000

840 000

41 639

74 506

Not yet determined

EPWP incentive grant
for municipalities

201 748

622 996

1 108 000

1 163 400

55 214

88 114

Not yet determined

NGO wage subsidy

54 750

190 325

163 550

171 073

3 478

8 348

16 696

26 696

CWP wage subsidy

149 750

490 325

663 550

871 073

7 913

33 082

48 228

64 530

49 049

57 928

63 297

Environment and
culture sector

Environment and
culture EPWP incentive
allocation

0

200 000

300 000

400 000

0

Social sector

EPWP grant for
provinces

0

56 637

0

0

0

557 667

1 891 287

3 035 100

3 445 547

Total

Designing and implementing the second phase of the EPWP

a submission to Cabinet on the outcomes and achievements of the first

Not yet determined

In January 2009 the Business Trust Support Programme assisted the EPWP Unit to develop a revised business plan for submission
to Cabinet Lekgotla, setting out more detailed proposals on the second phase of the EPWP. The business plan was approved.
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4

4.2 SUPPORTING

Work commenced in January 2009 to prepare for the implementation of the second phase of the EPWP which was

EPWP PHASE TWO

to be launched on 1 April 2009.The Business Trust Support Programme provided extensive support to the EPWP Unit

IMPLEMENTATION

in this regard and undertook the following key activities:
1 Stakeholder engagement: The Business Trust Support Programme assisted the EPWP Unit to develop a
stakeholder engagement process so as to inform each relevant national department, as well as all provinces
and municipalities, of EPWP Phase Two and the target that had been allocated to them. In addition, the
necessary legal documentation was developed to support the process. This comprised the development of
implementation protocols (at both provincial and municipal level) which set out the responsibilities of the
province or municipality in terms of implementing Phase Two, and the targets that they are required to
achieve. The EPWP Unit implemented the process to get the protocols signed.
2 Infrastructure sector fiscal incentive: This involved developing the basis on which the fiscal incentive in
the infrastructure sector would be structured, and preparing the additions to the Division of Revenue Act (DORA).
This work included the development of a model for the fiscal incentive that determines the amount to be paid to
public entities on the achievement of their EPWP targets.
A task team was established, comprising representatives of the EPWP Unit, technical expertise contracted by the
Business Trust Support Programme, representatives of the Business Trust Support Programme and National Treasury.
A highly interactive process was undertaken to develop the fiscal model, which was extremely innovative and
required some fundamental mind-shifts within National Treasury.
The design of the fiscal model was completed by March 2009 and the Division of Revenue Act, incorporating the
EPWP wage incentive, was published in April 2009. On 1 April 2009 the provision of the wage incentive commenced
in the infrastructure sector. The Business Trust Support Programme and EPWP Unit knew that it was important that
the wage incentive performs well, since the National Treasury was concerned to test its innovative nature.
Continued on page 54
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Infrastructure sector projects that apply the EPWP
guidelines are projects that lend themselves to
the application of labour intensive design and
construction, such as water, sanitation and road
maintenance projects.
For public bodies, i.e. provinces and municipalities,
to become eligible to receive the EPWP incentive
grant, they are required to have implemented such
projects, reported on their EPWP contribution and
met their minimum threshold (i.e. created a minimum
number of jobs for the budget they received) in a
prior period. On this basis, all eligible public bodies are
allocated an EPWP incentive grant amount, according
to the following approaches:
l In the case of provincial departments and cities,
a minimum performance threshold for labour
intensity is set.
l In the case of municipalities serving rural areas, no
minimum performance threshold is applied. This is
intended to compensate for the capacity constraints
faced by these municipalities.
The incentive is structured so as to reward public
bodies that actually implement labour intensive
methods or increase the labour content of
infrastructure delivery. The incentive reimburses
provincial departments and municipalities for a
portion of their wage costs. The incentive provides
R50 for every person day of work created.
As such, while every eligible public body is
allocated a grant amount, the public body will
only receive the grant as it creates employment.
The more person days of work created, the higher
the incentive amount that is paid out. The incentive is
paid out retrospectively on a quarterly basis, based on
actual performance reported for that quarter.
The EPWP Unit manages a database of all
infrastructure projects, which public bodies indicate
as contributing to EPWP. All project and worker data
must be reported by public bodies monthly on the
national EPWP Infrastructure MIS so that performance
can be measured and rewarded.

Once the performance reward has been received by
public bodies, it must be used to expand job creation
programmes.
The EPWP incentive grant is applied as follows
in the infrastructure sector:
l Determine eligibility: For all provincial

l

l

l

l

l

l

departments and municipalities that have reported
on EPWP performance in the prior period, the
national Department of Public Works (DPW)
determines and applies the minimum performance
threshold in each case.
Determine job creation target: For all eligible
provincial departments and municipalities, DPW
determines a performance target. The performance
target is based on the amount of infrastructure
grant budget that has been allocated to the
provincial department or municipality, as well as
past performance.
Determine the incentive grant allocation: DPW
then determines a grant allocation for each eligible
provincial department or municipality, based on the
difference between the set performance target and
the minimum threshold.
Secure participation in the grant: An agreement
is signed between DPW and the eligible public
body for receipt of the grant based on certain
terms and conditions.
Reporting progress on EPWP: Each public
body reports actual performance in creating
employment on DPW’s Infrastructure MIS on a
quarterly basis.
Disbursing the incentive: At the end of the
quarter and based on the number of person days of
work created, DPW determines the grant amount
to be paid to the public body, which equals R50 for
every person day of work that is created above the
minimum threshold set. The funds are paid to the
public body.
Undertaking an audit: DPW undertakes an
auditing process to verify that the employment
reported has been created.
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Accordingly, the big push was to establish the processes and capacity within the EPWP Unit to
secure participation by public entities in the second phase of the EPWP and manage the wage
incentive. The Business Trust Support Programme provided technical support to the EPWP Unit to
implement Phase Two of the EPWP by undertaking the following activities:
Business process
A business process was developed to be applied by DPW in order to pay out the incentive in
compliance with National Treasury’s requirements. A manual was written for public bodies
that sets out the key principles of the incentive grant, describes how the model is applied,
outlines the high-level accountability and governance arrangements, and sets out the reporting,
disbursement and audit processes.
Management information system (MIS)
The EPWP Unit required a MIS that would manage the pay-out of the fiscal incentive in the
infrastructure sector. Accordingly the MIS developed by the Business Trust Support Programme
during Phase One was revised so that it would serve this purpose. The MIS was revised to provide
the following:
l Incentive target management information: Target information is captured per

public body, based on the DORA thresholds and targets. As soon as the incentive agreement
is signed, the public body is registered on the system and can then monitor its status on a
quarterly basis, tracking the required FTEs achieved to receive an incentive payment.
l Project monitoring: The MIS shows milestones achieved.
l Beneficiary information: A new beneficiary database was developed to enable projects

to capture all of the beneficiaries registered on a project. The system links this information to
every project progress report, and reflects those people who worked on the project.
Securing support
In order to comply with the rules of the grant in DORA, it was necessary for the EPWP
Unit to sign agreements with participating entities. The Business Trust Support Programme
developed the incentive agreements to put in place a legal document that commits
the accounting officer of every eligible body to comply with the rules of the grant. These
were developed for provincial departments, urban municipalities and rural municipalities,
and customised in each case. The agreements were developed together with the EPWP Unit,
which then implemented them.
Further the Business Trust Support Programme assisted the EPWP Unit in refining
presentations on EPWP Phase Two and on the incentive grant, and developed presentations
explaining the business processes in-house as well as to other public bodies.
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Monitoring
MILESTONES
Municipalities are required to
monitor critical milestones,
particularly in the second phase of
the EPWP, if they are to receive the
maximum incentive grant payments
permitted. The critical milestones
are:
l Ensuring that projects with
sufficient budget have been
identified for EPWP delivery. The
incentive targets are based on
budget allocations, so projects
must be identified and loaded
on to the MIS with budgets
equivalent or higher to those
used to calculate the incentive
targets.
l Ensuring that projects are
progressing through the project
preparation milestones and
that EPWP work opportunities
are planned for. Any delay in
the normal project cycle will
impact on EPWP achievements.
Projects identified as providing
opportunities for labour
intensity, must be designed by
the consulting engineer in a
way which maximises the job
opportunities. Managers should
regularly review their planned
projects and ensure that any
problems are swiftly dealt with.
l Ensuring that projects create the
work opportunities expected
and that data is captured at
site in the correct manner. The
incentive grant has stringent
requirements for public bodies
in regard to its financial and
beneficiary reporting. It is
therefore essential that managers
monitor compliance with these
requirements throughout the
process.

national, provincial and local officials on the fiscal incentive, the business
process (the manual) and the MIS. An extensive number of training programmes were
undertaken jointly by EPWP Unit staff and the Support Programme.
As the process of implementation commenced, it became clear that the EPWP Unit
required additional capacity to implement EPWP Phase Two. Accordingly, the Business Trust
Support Programme provided technical support to the EPWP Unit to assess its capacity
requirements to manage the fiscal incentive. On the basis of this support the EPWP Unit
made submissions for additional funding to National Treasury.
Uptake of the incentive was extremely slow as municipalities and provinces struggled to use
the new MIS and understand the programme. As the first quarter of EPWP Phase Two drew
to a close, it became evident that there was a significant drop in the number of public entities
reporting EPWP job opportunities and it was unlikely that qualifying entities were going to
meet their target so as to access the fiscal incentive. Accordingly a decision was taken by the
EPWP Unit that the Business Trust Support Programme should provide direct assistance to the
KwaZulu-Natal Province to report on the MIS and meet the requirements so that the fiscal
incentive could be paid out. As a result of its activities in the first quarter of the incentive
being offered, KwaZulu-Natal was successful in receiving the first payment from the EPWP
incentive grant amounting to R19,309m. This success demonstrated the benefit of the fiscal
incentive to other provinces and municipalities, and from then on produced a steady increase in
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The Business Trust Support Programme developed a training programme and trained

the number of public entities accessing the grant.
In the first financial year of EPWP Phase Two (2009/10), 17 provincial departments (across
the nine provinces) and 68 municipalities were paid an incentive grant amount on the basis of
their performance. In the second financial year (2010/11), 32 provincial departments (across
the nine provinces) and 126 municipalities were paid an incentive grant amount in response
to their EPWP performance.
By the end of the 2009/10 financial year, R179,5m was disbursed to provinces (exceeding
the expected allocation of R151m). In the case of municipalities, R114m was disbursed by the
end of that financial year (out of the R201,7m available).
During the first year of the fiscal incentive (2009), assistance was also provided to the
Community Works Programme (CWP) so that it could access the incentive. This
support included outlining the key elements of the incentive in respect of the information,
reporting and audit requirements that have to be met. The Support Programme also reviewed
the CWP systems and made recommendations on how it could access the fiscal incentive.
Over the course of 2009/10, the CWP expanded dramatically from four pilot sites covering
4 000 participants to 41 sites covering 55 582 participants who received a combined income
of R87,5m in wages alone – paid from the wage subsidy – by the end of the financial year.
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With the success of the fiscal incentive proven in the infrastructure sector, the environment and social
sectors became more interested in accessing the incentive and started motivating for support from the
Business Trust Support Programme.
Accordingly during the middle of 2009 the Business Trust Support Programme provided support
to the Department of Environmental Affairs and Tourism (DEAT) and the EPWP Unit Operations Chief
Directorate to develop an incentive grant for the environment and culture sector. An
extensive process was undertaken that included the participation of all key stakeholders. Support was
also provided to develop the required MTEF submission to secure funding for the grant.
Towards the end of 2009 the Business Trust Support Programme provided support to the EPWP
Unit to design an incentive grant for the social sector. During this process key conceptual
issues were raised by the National Treasury that needed to be resolved before designing the incentive.
The Support Programme assisted the EPWP Unit to develop a process to resolve the outstanding
conceptual issues. In addition the Support Programme provided assistance in the development of a
preliminary conceptual design to secure initial funding until such time that the conceptual issues are
resolved.
Achievements
The EPWP Unit, with the assistance of the Support Programme, has secured funding and approval for
the second phase of the EPWP and has been assisted to develop the processes, procedures and tools to
undertake implementation.
The final monitoring and evaluation report on the Business Trust Support Programme (March 2010)
noted that many stakeholders were of the view that the Business Trust Support Programme’s contribution
to launching EPWP Phase Two was a significant achievement. In the space of one year the Support
Programmed delivered on the incentive models for infrastructure and environment, redesigned the MIS to
accommodate the incentives and provided corresponding training, developed incentive agreements with
public bodies and produced manuals to guide the implementation of the incentive initiative. This level of
achievement was highlighted by EPWP national officials, one of whom observed that:
They have met expectations. Within one year we have seen the design, development, acceptance
by National Treasury to actual implementation of the incentive model. This is amazing, and a great
achievement and has given us credibility when many people did not believe the incentive would get
off the ground.
This view was echoed by officials from other departments. An official from the National Treasury
commented that these objectives would not have been realised without the Business Trust Support
Programme:
They have done a lot of work. When it comes to it they understand what they are talking about.
Without them there would not have been as much progress made also because they are fulfilling a
defined role.
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The NON-STATE
sector
The non-state sector consists of two
programmes:
l Institution-based programmes where
non-state actors, typically not-for-profit
organisations, faith-based organisations
and community-based organisations (CBOs),
develop programmes that could create
income for large numbers of individuals
through socially constructive activities.
These programmes would be formulated
around a particular social service.
l Area-based programmes involving local
organisations and communities to identify
useful and meaningful support initiatives
that create employment, in ways that
build public or community level goods and
services.
Two interventions were piloted in the non-state
sector in 2009/10:
l Institution-based programme – the NGO
Pilot Programme: The NGO Pilot involved a
process of calling for project proposals from
various not-for-profit organisations where a
necessary social or community service can be
provided with significant social benefits and
with a high job creation potential.
l Area-based programme – the
Community Work Programme: The CWP is
an area-based, local programme that offers
a minimum level of regular employment
to unemployed or underemployed people
in a given local area, usually operating
at the ward or municipal level, targeted
at marginalised areas that are unlikely
to generate market-based employment
opportunities at the required scale any time
soon. Its purpose is to ensure a minimum
level of regular work for those who have
no alternatives e.g. two days of work per
week or the equivalent over a month. This
is meant to complement and not replace the
existing livelihood strategies of unemployed
people.

Designing and implementing the second phase of the EPWP

LESSONS LEARNT
During the final year of its lifespan the Business Trust Support Programme took on a
more active and explicit role in designing and implementing EPWP Phase Two than had
been the case in EPWP Phase One. The reason was that the work was highly technical
and required a significant amount of input from experienced technical specialists who
were not available in the EPWP Unit.
Working in partnership with the EPWP Unit, but outside of government, the
Support Programme was able to undertake the work at a very fast rate and achieved
the implementation of the fiscal incentive in a very short time. However, this in turn
produced challenges in transferring this body of work into the EPWP Unit because it did
not have sufficient capacity in this regard. This indicates a key challenge that support
programmes face i.e. whether to wait until the entity gearing up has the management
capacity to take over the activities, or to proceed and thereby achieve the objectives, but
at the risk that there may ultimately be difficulties in handing them over to the entity
being supported.
It also indicates that departments can increase their effectiveness by contracting
out non-routine tasks to private sector entities with the appropriate experience,
understanding and capacity. The Business Trust Support Programme provided high-level
expertise and innovation which no large bureaucracy with onerous system maintenance
tasks is able to do effectively. However, maintaining the systems and processes once
the handover has occurred requires that the public entity has the ability to access the
necessary high-level technical skills when required.

The Document
Index contains key
documents produced
during the planning
phase for EPWP
Phase Two. Table 8 in
Appendix 1 sets out
the key documents
that can be accessed.

Private Support for Public Works

57

58

Handover and closure of the Business Trust Support Programme

5

HANDOVER and CLOSURE of the
Business Trust Support Programme

In order to conclude and hand over the Business Trust Support Programme’s
experience to the EPWP Unit, extensive work was undertaken by the Support
Programme in the last two years of its implementation timeframe. This
involved documenting the tools, processes and procedures developed and
transferring them to the EPWP Unit on a programme by programme basis as
each one came to an end.

A rigorous process was applied whereby in each of the sectors and areas where the Business Trust Support
Programme worked, a process was undertaken of documenting and then formally handing over the material
through workshops and training sessions. In addition, depending on the complexity of the material being
handed over, it also entailed a period of mentorship whereby the Business Trust Support Programme was
available to provide advice and participate in meetings in order to ensure that the officials responsible for the
ongoing implementation of the material understood and took ownership of it.
The success of this handover varied by sector and was dependent on the capacity of the officials receiving
the material and the extent to which they found it useful.
In addition to the above, the Business Trust Support Programme undertook the following activities
at a more generalised level in order to hand over and transfer the experience and documents from the
programme:
l EPWP Unit staff induction programme: The Business Trust Support Programme developed an

induction programme for EPWP Unit staff. This programme contained key operational lessons from EPWP
Phase One that were relevant to EPWP Phase Two, and was expanded over time to include an overview of
EPWP Phase Two. The Support Programme actively implemented the induction programme together with
EPWP Unit staff, and the programme was then handed over to the EPWP Unit so that they could continue
to operate it into the future.
l Document Index: The CD contains key documents generated by the Support Programme. The index

categorises the key areas of work undertaken by the Business Trust Support Programme and sets out the
documents developed for each area. A selection of these documents is available on the enclosed CD.
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The Business Trust Support Programme supported public sector departments (the EPWP
Unit and sector lead departments) to implement a cross-cutting national programme (the
EPWP). Programmes that require cooperation across government departments are often
difficult to implement because of complex issues that arise in respect of accountability,
authority, mandates and resources. Throughout the implementation of the Business Trust
Support Programme, important lessons were learnt about how government can implement
cross-cutting programmes and how effective support can be provided for that process.
These are set out below.

6.1

IMPLEMENTING

Lessons learnt from the experience gained by the Business Trust Support Programme in respect of

CROSS-CUTTING

implementing cross-cutting programmes are as follows:

PROGRAMMES

Lessons learnt about cross-cutting programmes in the public sector

6

LESSONS LEARNT about
CROSS-CUTTING PROGRAMMES
in the public sector

l Clear mandates, budgets and roles: A cross-cutting programme can only be effective if the

parties that are required to participate have clear mandates, budgets and roles in respect of their
primary mandate. If these are in place then it is possible to insert additional outcomes that will meet
the objectives of the cross-cutting programme. For example in the infrastructure and environmental
sectors there was clarity on the programmes and entities participating, and their budgets and roles.
It was therefore relatively easy to engage with them on their EPWP programmes, and these sectors
were successful in achieving their targets. In the social sector, however, there was constant debate as
to whether or not HCBC and ECD were part of the EPWP or integral to the routine role and mandate
of the departments concerned. Much of this debate stemmed from the fact that these activities do
not have substantial funding, and there was an ongoing requirement from provincial departments
for additional funding if they were to implement the projects at a scale sufficient to achieve work
opportunity targets.
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l Inserting cross-cutting outcomes in a practical and sensitive manner: A cross-

cutting programme like the EPWP will add additional requirements to the way in which a
responsible line department fulfils its mandate. Accordingly, inserting the additional outcomes
should be undertaken in a practical and sensitive manner that is based on an understanding
of how the line department operates in terms of fulfilling its primary mandate. Importantly, it
should be designed in close cooperation with the line departments. Achieving the outcomes of
the cross-cutting programme should not undermine the achievement of the line department’s
primary mandate. For example, it was clear that increasing labour intensity is more practical in
respect of constructing, maintaining or rehabilitating small local roads than large main roads.
l Incorporating the outcomes into the performance indicators of individual

officials: Unless the outcomes of the cross-cutting programme are incorporated into the key
performance indicators of the relevant officials at both senior and operational level who are
responsible for the budgets to implement projects and programmes necessary to achieve the
cross-cutting outcomes, they will not be achieved.
As a result of the approach adopted by the Business Trust Support Programme, delivery against
the targets of the EPWP has been written into the key performance indicators of officials at
national, provincial and local level. For example the sixth evaluation report of the Business Trust
Support Programme (June 2009) found that the performance of relevant officials is measured
against key performance indicators:
Officials within EPWP spoke enthusiastically about this process and indicated that this has
allowed for a clear performance management system to be put in place. An interviewee
from the province stated that this has allowed for quarterly assessments as to whether they
are achieving targets.
l Authority: The requirement that the outcomes of a cross-cutting programme are

incorporated by line departments into the way in which they implement their primary
mandate, must be issued through an appropriate authority. When DPW was seen as the
department responsible for the EPWP, line departments did not take it seriously. It was only
when the EPWP became a Presidential directive that line departments started to comply. The
fact that the Presidency and the National Treasury supported and issued instructions in respect
of the second phase of the EPWP was a key success factor in its implementation.
l Using existing structures: In order to ensure that a cross-cutting programme is

incorporated into government systems, it is important that it forms part of the existing
structures of the system. A problem with the first phase of the EPWP was that it set up its
own independent structures (for example sectors and sector coordinating meetings). These did
not work effectively and the EPWP would have been implemented more easily if it had used
existing structures such as the Presidency and Executive Committee meetings, the Cabinet
Clusters, Ministers and Members of the Executive Council (MINMEC), etc.
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Key lessons emerge from the experience of the Business Trust Support Programme in respect of implementing

CROSS-CUTTING

1 Engaging with specific project issues: The Support Programme recognised that in order to support

PROGRAMMES

the implementation of the EPWP, it had to focus on particular problem areas rather than trying to transform

IMPLEMENTATION OF

cross-cutting programmes:

systems in their entirety. Accordingly the Business Trust Support Programme focused on particular issues such as
municipal delivery in the infrastructure sector, domestic waste collection in the environment and culture sector.
The Support Programme then directly engaged with the identified area so as to understand it better and to
identify how the EPWP outcomes could be achieved while the public entity being supported was still achieving its
primary mandate. This enabled the Support Programme to identify and apply practical solutions and to engage
with officials from a basis of practical understanding of the operational challenges they were dealing with.
If the programme had tried to develop broad capacities and solve all problems inhibiting the implementation
of the EPWP within government, it is unlikely that it would have made any progress. By engaging with specific
project issues in a focused and direct manner, the Business Trust Support Programme was able to have an
immediate impact, and could develop an insight into the nature of the challenges faced by provincial and
municipal entities in respect of introducing labour intensive approaches to service delivery, and could formulate
ways in which these could be addressed.
This allowed for a number of interventions to be implemented which have been integrated into the activities
of the EPWP Unit and its implementing departments. The interventions include the Municipal Engagement
Methodology, the Provincial Roads sub-programme, the Domestic Waste and Large Project sub-programmes,
and the MIS.
A key success factor in terms of achieving the above was that the Business Trust Support Programme had
substantial funding and a long enough timeframe (five years) within which to make a significant impact. In

Lessons learnt about cross-cutting programmes in the public sector

6

6.2 SUPPORTING THE

addition, the Business Trust was focused on supporting the implementation of the EPWP and provided the
Support Programme with the necessary flexibility for this to be achieved.
2 Targeted flexibility: The Business Trust Support Programme was required to meet specified targets and was
rigorously monitored in respect of the achievement of these targets. The targets were directly linked to those
of the EPWP. A clear focus on these targets meant that the Support Programme undertook its activities in a
manner that constantly ensured that the targets would be realised. This forced the Support Programme to focus
and prioritise its activities, and limited the temptation to be sidetracked into other issues. The strategic review
process at the end of each financial year and the requirement to develop annual business and operational plans
for the following year reinforced this approach.
Critically, the Business Trust allowed the Support Programme a high level of flexibility with regard to the
methods employed to achieve its targets. This enabled the Support Programme to reflect on its activities
continually and to revise its approaches accordingly, producing a strong emphasis in the Support Programme on
reflection and learning.
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The regular monitoring and evaluation process and the learning workshops helped the Support Programme to
reflect on work that had been undertaken and enabled it to make revisions as it went along. The application
methodology applied was to innovate, monitor and review performance, identify the lessons learnt and then
refine the approach. This iterative methodology was undertaken on an ongoing basis throughout the lifespan
of the Support Programme.
Formative evaluations undertaken every year were extremely effective in identifying potential challenges and
providing an early warning when an initiative or approach was not working. Rigorous review processes helped
develop corrective action that was built into project management. Retrospective evaluations undertaken six
months later were used to assess the impact of these adjustments.
Flexibility was further fostered through a willingness to adjust and to change. The Business Trust Support
Programme was not afraid to change what it was doing and how things were being done. One of its strengths
was an ability to be creative and responsive, and to change easily. This was helped by the Business Trust working
with the Support Programme to do this, adapting the contractual requirements as circumstances changed and
important lessons were learnt.

Innovate

q
Monitor
Support
Programme
application
methodology

q
Review

q
Learn

q
Refine
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3 Innovation: The approach adopted by the Business Trust Support Programme fostered high levels of innovation
in the work undertaken with the EPWP Unit. The reason for this was that the Support Programme operated
outside of the public sector and was thus not burdened with bureaucratic accountability and responsibilities as are
government officials. It could address a problem outside of the government system in a focused manner, and then
bring the findings back into the public system. Although there are factors within the public sector that do not easily
allow for the direct translation of external approaches into government, certain approaches – such as target-based
management – can be integrated effectively into the existing framework of government.
Innovation was further supported by a strong culture of strategic thinking in the Business Trust Support
Programme. Problems were researched and strategically analysed with an openness to finding new solutions and
then to testing them.
4 Cultivating a partnership: The Business Trust Support Programme was undertaken in response to a need
expressed by government, and there was a strong emphasis on working closely with the EPWP Unit and other
relevant government departments. This permeated all aspects of the Support Programme, with joint task teams
making key decisions and determining the direction of the programme, aligning strategic processes, etc.
The willingness of the partners to reflect on learning, and to acknowledge areas of strength and weakness, was
also vital to the success of the programme.
Good relationships between the team providing support and those receiving support were critical to forming
a strong partnership. The relationship between the EPWP Unit and the Business Trust Support Programme was
characterised by trust and respect, with each party valuing what the other is doing. Committee processes and other forms
of engagement were undertaken in a manner whereby the two parties could interact in a non-confrontational way.
The partnership between the EPWP Unit and the Business Trust Support Programme was very much about
playing to people’s relative strengths – acknowledging what people are good at and then giving them structure and
accountability for outcomes.
The strength of the partnership derived in part from the fact that the Business Trust Support Programme clearly
saw its role as that of a support agency to the EPWP Unit, not a competitor. The EPWP Unit was given the credit for
achievements made and this helped build the relationship between the EPWP Unit and the Support Programme.
A delicate balance had to be maintained between reporting Business Trust Support Programme contributions and
enhancing the confidence and credibility of the team being supported.
5 Willing partners: A support programme can add value only when working with an agency that desires the
support, has a high degree of ownership of the support and finds the support valuable. A support programme will
not be effective if not implemented within the partnership parameters outlined above.
6 Strategic Technical Assistance Fund: The STAF was a unique component of the Business Trust Support
Programme and served a very useful purpose, both in researching and addressing pressing issues, but also helped
build the relationship between the EPWP Unit and the Support Programme. It directly responded to priorities within
the EPWP Unit and its outputs were well integrated into the activities of the Support Programme. While the fund
was discretionary, it had a strong strategic focus, derived in part from its joint management by the EPWP Unit and
Support Programme.
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Overall, as a result of the support provided by the Business Trust Support Programme
(amongst other factors), Phase One of the EPWP was successfully implemented and Phase
Two, which is significantly larger, is underway. By the end of Phase One the programme
was delivering 300 000 short-term work opportunities for unemployed unskilled
individuals per annum – people who previously were by and large not receiving any other
income. It is anticipated that the number of individuals assisted per annum through the
programme will increase significantly to approximately 650 000 individuals by 2014.
The EPWP showed that it makes an effective contribution to addressing the consequences of unemployment in South Africa, although it is

Legacy of the Business Trust Support Programme
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LEGACY of the
Business Trust Support Programme

acknowledged that it offers short-term relief and cannot be the only measure used to eradicate poverty.
The Business Trust Support Programme made significant contributions in terms of identifying and piloting innovations and new
methodologies in respect of implementing the EPWP. Some of these innovations are highlighted in the table below:

Innovation

Targeting

Prioritisation

Business Trust Support Programme contribution
Introduced the concept and importance of setting clear targets and measuring progress against them to the EPWP. Prior to
the Business Trust Support Programme intervention, only an overall national target had been set which was allocated by
sector. Progress was accounted for annually but not on a cumulative basis against the overall targets.
The Support Programme assisted the EPWP Unit to break down and allocate the target to the different public entities and
spheres of government, and to measure progress against these targets both on an annual basis and cumulatively.
Introduced the concept of prioritisation to the EPWP Unit. While frowned upon initially, the unit over time came to adopt this
approach and structured its Municipal Technical Business Trust Support Programme so as to service prioritised municipalities.

Methodology for supporting
Developed and piloted the methodology for supporting municipalities to implement the EPWP in the infrastructure sector.
municipalities
Domestic Waste Collection Developed the concept of the Domestic Waste Collection Programme and how it could be applied nationally. This approach
Programme
was then adopted, revised and implemented by DEAT.
Initiated the idea of a recognition and reward programme for officials who excelled in implementing the EPWP. The Support
Recognition and reward
Programme together with the EPWP Unit piloted the first Kamoso Awards process and ceremony. The Kamoso Awards have
been taken over by the EPWP Unit, which runs it on an annual basis.
Initiated the idea of incentivising provinces and municipalities to implement the EPWP. Extensive support was then provided
Incentives
to the EPWP Unit to conceptualise, secure approval and funding for the initiative, and implement the fiscal grant in the
infrastructure, non-state, and environment and culture sectors.
As a result of the pilot project into training (linkages projects) the EPWP Unit revised its views and approach in respect of
Training
training and the EPWP.
The Business Trust Support Programme was instrumental in supporting the EPWP Unit in conceptualising and developing
Large projects
proposals for the Large Contractor Programme.
At the start of the five-year implementation period of the Business Trust Support Programme, the EPWP Unit was seen as
the implementer of the EPWP. Over the five-year implementation period, the Business Trust Support Programme assisted the
Role of the EPWP Unit
EPWP Unit to better understand its role in leading the programme. In this regard it is now understood that the EPWP Unit
is in fact a support agency itself that is supporting line departments with direct accountability for implementing projects to
apply EPWP principles and report on work opportunities.

The EPWP Unit in the DPW benefitted
from the experience of the Support
Programme, particularly in respect of the
adoption of a more results-driven, focused
approach than is normally applied by
government departments. This added
rigour to its processes in a manner that
positively impacted on accountability.
The Business Trust Support Programme
has resulted in significant lessons being
learnt. In particular it produced insights
about the implementation and support of
public works programmes specifically and
the support for cross-cutting public sector
programmes more generally.
Going forward, the EPWP Unit has
appointed the Independent Development
Trust (IDT) to provide further support in
respect of EPWP implementation.
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Appendix 1: DOCUMENT INDEX
The documents listed in these tables can be accessed on the accompanying CD.

Table 1 Documents produced in respect of the Public Sector
Sub-programme (section 3.1.1)
Document
no.

Name of document

Description

EPWP policy development
01

Ethekwini Municipality EPWP
Policy Framework

This document provides a policy framework to guide
the implementation of a sustainable Expanded Public
Works Programme within the eThekwini Municipality.
This document is a good example of a policy
framework for a municipality.

02

Developing an EPWP Policy

This document comprises a presentation on how to
develop an EPWP policy. The presentation was made
to the City of Cape Town in November 2007.

Labour intensity
03

Labour-based Methods and
Technologies for Employment
Intensive Construction Works
– Best Practice Guideline
– Part 2-1, Labour-based
Construction Methods for
Earthworks, cidp

04

Labour-based Methods and
Technologies for Employment
Intensive Construction Works
– Best Practice Guideline –
Part 4-1, cidp

These documents were developed by cidp, but are
included in this document index as they provide best
practice guidelines and practices for labour-based
construction methods and technologies which have
been successfully utilised in South Africa in recent
years. The documents provide technical information to
enable those responsible for the design of projects to
make confident and informed choices on their use of
labour-based methods and technologies.

Contracting for EPWP projects
05
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Sample Letter of
Appointment

This is a standard letter of appointment from a
municipality to a professional service provider.
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Table 2 Documents produced in respect of the Provincial Roads
Sub-programme (section 3.1.2)
Document
no.

Name of document

Description
Roads manual

01

Provincial Roads Programme
Manual – Introduction

Introduction to the Provincial Roads Programme Manual.

02

Provincial Roads Programme
Manual Part 1 – Strategic
Plan

Background to the EPWP Infrastructure Roads Programme, including
background and rationale to EPWP, status, funding, Roads Programme
potential, etc.

03

Provincial Roads Programme
Manual Part 2 – Model

Overview of the EPWP Roads Programme and design.

04

Provincial Roads Programme
Manual Part 3 - Case Study

Case Study of the EPWP Roads Programme (incomplete).

05

Provincial Roads Programme
Manual Part 4 – Technical

Technical and design consideration for roads maintenance and
construction.
KwaZulu-Natal

06

Practical Guidelines of
Replicating the Zibambele
Programme: Labour
Intensive Low-intensity Road
Maintenance Programme

Practical guidelines for the replication of Zibambele programme,
including discussion on background to document, EPWP and
Zibambele. Guideline includes sections on programme phases,
human resource requirements, community consultation, factors
for success (technical, engineering, payment, conditions, training,
organisation), saving club structure, transformation, establishment and
implementation, references to management structure and process flow.
Eastern Cape

07

Final Strategic Plan and
Comment

Comment on the draft strategic plan with introduction, assumptions,
comments on training, remarks on the report, comments and
recommendations.
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Table 3 Documents produced in respect of the Large Projects
Programme (section 3.1.3)
Document
no.
01

Name of document
Specification for Social
and Economic Deliverables
in Construction Works
Contracts

Description
Joint document between cidp and the Business Trust
Support Programme setting out the need for large
projects and deliverables and key components related
to them.

Table 4 Documents produced in respect of the Social Sector
Programme (section 3.2)
Document
no.

Name of document

Description

Pilot Project 110 HCBC Sites – Limpopo Project
01

HCBC Data Management
through Cell Phones

Presentation outlining how to transfer data through a
cell phone.

Table 5 Documents produced in respect of the Environmental
Sector Programme (section 3.3)
Document
no.
01

02

70

Name of document
DEAT: Domestic Waste Pilot
Project: Phase One, 22 May
2008
Siyazensela Hisbiscus Coast
Food for Waste Programme

Description
PowerPoint presentation providing an overview of the
pilot project, presented to the task team
Presentation outlining this programme.
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Table 6 STAF assignments undertaken for EPWP Phase One (section 3.4)
Document
no.
01

Sector
Strategic reviews
and general
assignments

Assignment name
DPW EPWP Unit, Annual Strategic Workshop, November 2005

02

DPW EPWP Unit, Annual Strategic Workshop, December 2006

03

EPWP Annual Strategic Plan, 2008/09

04

EPWP Annual Strategic Plan, 2009/10

05

NYS Report and Annexures, 1 June 2007

06

Quantification of the Demand for Labour in South Africa, March 2007

07

Supporting Local Government Capacity for Implementing the EPWP, October 2006

08

Breaking Down EPWP Targets to Provincial Level, August 2006

09

Mid-term Review of the EPWP – Synthesis Report, March 2008

10

EPWP Mid-term Review – Component 1, International PWP Comparative Study, September 2007

11

EPWP Mid-term Review – Social Field Research, July 2007

12

Mid-term Review – Analysis and Review, October 2007

13

A Demand-driven Approach to the EPWP, September 2006

14

Infrastructure

Review of the Vuk’uphile Project, August 2007

15

Practical Guidelines for Replicating the Zibambele Programme, June 2006

16

Large Infrastructure Projects, Scaling-up the EPWP Phase One: Report on Phase One Preliminary
Project Scan and Large Contractor Engagement, October 2005

17

Strategic and Operational Review of Conditional Grants, August 2005

18

Social

Facilitate Provincial HCBC Management Implementation Planning in Support of HCBC
Strengthening and Expansion, February 2007

19

Facilitation of the Harmonisation Workshop of the Social Sector, May 2006

20

Technical Support to the Social Sector, December 2005

21

Investigating Non-delivery in the Social Sector, September 2005

22

Environment and
culture

23
24

Strategic Review of EPWP Environmental Sector Programmes, November 2007
Economic

25
26

Documenting Community-based Domestic Waste Programme – Consolidation Report and Five
Case Studies, November 2007

Review of the Venture Learnership Programmes, March 2007
Identification of Opportunities Within the Public Sector Procurement: Framework of VLPs,
September 2006

Training

Training in the Social Sector, November 2007

27

EPWP Training Plan, August 2007

28

Training Manual for Training on EPWP Projects, February 2007

29

Development of a Framework for Aligning EPWP with the New National Skills Development
Strategy, October 2005
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Table 7 STAF assignments undertaken for EPWP Phase Two (section 3.4)
Document
no.
01

Category
Training

Expanded Public Works Programme Phase Two: Consolidated Programme Overview, Final, January 2009

02

MTEF Submission to Secure Funding for EPWP Phase Two

03

A Geographically-based Investigation into the Feasibility of Significantly Increasing the Scale of the EPWP

04

An Assessment of the Minimum Wages and Employment Conditions for the EPWP Phase Two

05

Investigation into the Feasibility of EPWP Initiatives to Remove Litter and Erect Fencing on Road Reserves

06
07
08

Setting the purpose and
targets

EPWP Phase Two: Targets and Target Setting Process (National, Provincial and Municipal)

Increasing understanding

EPWP Phase Two Core Messaging and Initial Communication Strategy

09
10

12

Logical Framework for the EPWP Phase Two: 2009 to 2014

Development of Presentations on EPWP Phase Two
Non-state sector

11

72

Assignment name

Investigation into the Non-governmental Sector
Concept Note on the Non-state Sector

Implementation capacity

EPWP Phase Two Organisational Structure Process

Document
no.

Name of document

Description

Securing approval for the second phase of the EPWP
01

MTEF Submission, July 2008

In accordance with the Cabinet approval above, a request for additional funds
was made by DPW to National Treasury as part of the Medium-term Expenditure
Committee process. In November 2008, R 5.2bn was approved for EPWP Phase
Two of which R 4.2bn will be directly under the administration of the DPW.

02

Geographically-based Investigation into the
Feasibility of Significantly Increasing the
Scale of the EPWP, 27 August 2008

This report sets out a geographically-based investigation into the feasibility of
significantly increasing the scale of the EPWP. The purpose of this was to test the
validity of two key assumptions underlying the proposals for the second phase
of the EPWP, namely that there is sufficient demand for EPWP work amongst
the target group i.e. unskilled unemployed people, and that there is sufficient
capacity in the state to supply the work.

03

Towards Minimum Wages and Employment
Conditions for the Expanded Public Works
Programme Phase Two, February 2009

This report reviews whether a minimum wage should be applied in the second
phase of EPWP and the employment conditions that should prevail for workers.

Appendix 1: Document Index

Table 8 Documents produced in respect of EPWP Phase Two (section 4.2)

Infrastructure sector
04

Rural Incentive Agreement

Example of an incentive agreement between DPW and a rural municipality.

05

Urban Incentive Agreement

Example of an incentive agreement between DPW and an urban municipality.
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Table 9 Quarterly reports produced (section 2.3.5)
Document
no.

74

Name of document

Description

01

First Quarter Report: 1 March 2005 to
30 June 2005

Sets out activities undertaken and progress against milestones for
the first quarter of 2005/06.

02

Second Quarter Report: 1 July 2005 to
30 September 2005

Sets out activities undertaken and progress against milestones for
the second quarter of 2005/06.

03

Third Quarter Report: 1 October 2005 to
31 December 2005

Sets out activities undertaken and progress against milestones for
the third quarter of 2005/06.

04

Fourth Quarter Report: 1 January 2006
to 31 March 2006

Sets out activities undertaken and progress against milestones for
the fourth quarter of 2005/06.

05

First Quarter Report: 1 April 2006 to
30 June 2006

Sets out activities undertaken and progress against milestones for
the first quarter of 2006/07.

06

Second Quarter Report: 1 July 2006 to
30 September 2006

Sets out activities undertaken and progress against milestones for
the second quarter of 2006/07.

07

Third Quarter Report: 1 October 2006 to
31 December 2006

Sets out activities undertaken and progress against milestones for
the third quarter of 2006/07.

08

Fourth Quarter Report: 1 January 2007
to 31 March 2007

Sets out activities undertaken and progress against milestones for
the fourth quarter of 2006/07.

09

First Quarter Report: 1 April 2007 to
30 June 2007

Sets out activities undertaken and progress against milestones for
the first quarter of 2007/08.

10

Second Quarter Report: 1 July 2007 to
30 September 2007

Sets out activities undertaken and progress against milestones for
the second quarter of 2007/08.

11

Third Quarter Report: 1 October 2007 to
31 December 2007

Sets out activities undertaken and progress against milestones for
the third quarter of 2007/08.

12

Fourth Quarter Report: 1 January 2008
to 31 March 2008

Sets out activities undertaken and progress against milestones for
the fourth quarter of 2007/08.

13

First Quarter Report: 1 April 2008 to
30 June 2008

Sets out activities undertaken and progress against milestones for
the first quarter of 2008/09.

14

Second Quarter Report: 1 July 2008 to
30 September 2008

Sets out activities undertaken and progress against milestones for
the second quarter of 2008/09.

15

Third Quarter Report: 1 October 2008 to
31 December 2008

Sets out activities undertaken and progress against milestones for
the third quarter of 2008/09.

16

Fourth Quarter Report: 1 January 2009
to 31 March 2009

Sets out activities undertaken and progress against milestones for
the fourth quarter of 2008/09.

17

First Quarter Report: 1 April 2009 to
30 June 2009

Sets out activities undertaken and progress against milestones for
the first quarter of 2009/10.

18

Second Quarter Report: 1 July 2009 to
30 September 2009

Sets out activities undertaken and progress against milestones for
the second quarter of 2009/10.

19

Third Quarter Report: 1 October 2009 to
31 December 2009

Sets out activities undertaken and progress against milestones for
the third quarter of 2009/10.

20

Fourth Quarter Report: 1 January 2010
to 31 March 2010

Sets out activities undertaken and progress against milestones for
the fourth quarter of 2009/10.

Appendix 1: Document Index
Table 10 Annual business plans produced (section 2.3.5)
Document
no.

Name of document

Description

01

Proposal and Business Plan, Support
Programme to the EPWP, 1 March 2005
to 31 March 2010, 9 February 2005

This document sets out overall proposals for the Support
Programme for five years as well as an overview of activities
for the first year of operations.

02

2006/7 Business Plan, Final, 3 February
2006

This document sets out the activities to be undertaken
during the second year of operations (2006/7) and is
informed by activities during the first year.

03

Expanded Public Works Support
Programme, Business Plan: Year 3:
2007/8, Final, 20 March 2007

This document sets out the activities to be undertaken
during the third year of operations (2007/8) and is informed
by activities during the first two years.

04

Expanded Public Works Support
Programme, Business Plan: 2008/2010,
10 December 2007

This documents sets out the work to be undertaken for the
remaining two years (2008/09 and 2009/10) of the Support
Programme and includes a conceptual framework covering
the current status of the EPWP, progress of the Support
Programme during the first three years and proposals for
the Support Programme for the last two years.

05

Expanded Public Works Support
Programme, Business Plan: 2009/10,
March 2009

This document sets out work to be undertaken in the final
and fifth year of the Support Programme.
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