
 1

GEOGRAPHICALLY BASED 
INVESTIGATION INTO THE FEASIBILITY 
OF SIGNIFICANTLY INCREASING THE 

SCALE OF THE EPWP 
 
 
 
 
 

27 August 2008 
 

 

 
 

 

 

 

 

 

 

 

 

Produced by: 

 

 Global Sustainable Development 



 2

CONTENTS 

LIST OF ACRONYMS 4 

1 EXECUTIVE SUMMARY 6 

2 BACKGROUND AND INTRODUCTION 9 

2.1 Background 9 
2.1.1 The National Public Works Programme 9 
2.1.2 Review of the Special Poverty Relief Allocation 10 
2.1.3 The First Phase of the EPWP (2004-2009) 11 
2.1.4 Proposals for the Second Phase of the EPWP 19 

2.2 Aim of the Assignment 21 

3 METHODOLOGY 22 

3.1 Units of Analysis 22 

3.2 Data Collection Strategy 22 
3.2.1 Demand-side Issues 22 
3.2.2 Supply-side Issues 22 

3.3 Sources of data 24 

3.4 Drawing together the demand-side and supply-side 26 

4 RESULTS 27 

4.1 Demand side 27 
4.1.1 Numbers of Unemployed and Unemployment Rates 28 
4.1.2 Population Structure of the Focus Areas 28 
4.1.3 Educational Profile of the Focus Areas and the EPWP Target Group 29 
4.1.4 Age Distribution of the Target Group 30 
4.1.5 Family and Household Characteristics of the Target Group 31 
4.1.6 Wage Levels 32 
4.1.7 Conditions of Work 33 
4.1.8 Unemployment Duration 34 

4.2 Supply Side 35 
4.2.1 Social Sector 35 
4.2.2 Environmental Sector 61 
4.2.3 Infrastructure sector 73 
4.2.4 Financial and Auditing 96 

5 ANALYSIS OF RESULTS 98 

5.1 Sector-specific Analysis 98 
5.1.1 Social Sector 98 
5.1.2 Infrastructure Sector 100 



 3

5.2 General Analysis 104 

6 CONCLUSIONS 110 

6.1 Sector-specific Conclusions 110 
6.1.1 Infrastructure Sector 110 
6.1.2 Environmental Sector 113 
6.1.3 Social Sector 113 

6.2 General Conclusions 114 

7 REFERENCES AND BIBLIOGRAPHY 116 

8 APPENDICES 120 
 

 

 



 4

LIST OF ACRONYMS 

ABET   Adult basic education 
BCEA   Basic Conditions of Employment Act 
CASP   Comprehensive Agricultural Support Programme 
CBO   Community-based organisation 
CBPWP  Community-based Public Works Programme 
CHBC   Community home-based care 
CS   Community Survey 
DBSA   Development Bank of Southern Africa 
DEAT   Department of Environmental Affairs and Tourism 
DoA   Department of Agriculture 
DoE   Department of Education 
DoH   Department of Health 
DoL   Department of Labour 
DORA   Division of Revenue Act 
DoT   Department of Transport 
DOTS   Directly observed treatment 
Dplg   Department of Provincial and Local Government 
DPW   Department of Public Works 
DSD   Department of Social Development 
DWAF   Department of Water Affairs and Forestry 
ECD   Early childhood development 
EDTP SETA Education, Training and Development Practices Sector Education and 

Training Authority 
ELUS   Excavate, load, unload, spread 
EMM   eThekwini Metropolitan Municipality 
EPWP   Expanded Public Works Programme 
EPWSP  Expanded Public Works Support Programme 
FLM   Fetakgomo Local Municipality 
GSDM   Greater Sekhukhune District Municipality 
HBC   Home-based care 
HCBC   Home community-based care 
HCBCW  Home community-based care worker 
HCLM   Hibiscus Coast Local Municipality 
HST   Health Systems Trust 
HW SETA  Health and Welfare SETA 
ILO   International Labour Organisation 
KZN   KwaZulu Natal 
LFS   Labour Force Survey 
LRA   Labour Relations Act 
M&E   Monitoring and evaluation 
MFMA   Municipal Finance Management Act 
MIG   Municipal Infrastructure Grant 
MIS   Management information system 
NEF   National Economic Forum 
NIP   National Integrated Plan 
NPO   Non profit organisation 
NPWP   National Public Works Programme 
NQF   National Qualifications Framework 
PIG   Provincial Infrastructure Grant 
PLM   Polokwane Local Municipality 
PMCT   Prevention of mother to child transmission 



 5

PMU   Project Management Unit 
PPHCN  Progressive Primary Health Care Network 
PWD   People with disabilities    
RDP   Reconstruction and Development Programme 
RPL   Recognition of prior learning 
SAICE   South African Institute of Civil Engineering 
SANBI   South African National Biodiversity Institute 
SPRA   Special Poverty Relief Allocation 
SPWP   Special Public Works Programme 
UDM   Ugu District Municipality 
VCT   Voluntary counselling and testing 
VIP   Ventilated improved pit latrine 
 
 
 
 



 6

 

1 EXECUTIVE SUMMARY 

Cabinet recently gave an in-principle approval for DPW to develop detailed proposals for 

scaling up the EPWP to be five times bigger than its current size over the next five years. 

DPW is investigating a funding mechanism to facilitate the scaling up, including a 

performance-based financial mechanism with the aim of providing an incentive to public 

bodies to participate in the EPWP.  

 

The aim of this assignment was to test the validity or realism of two key assumptions or 

propositions underlying the proposals for the next phase of the EPWP, namely:  

a) that there will be sufficient demand from amongst the target group, and  

b) that there will be sufficient capacity in the state to supply the increased number of 

work opportunities.  

 

The assumptions were tested by carrying out desk-top studies and interviews, site visits and 

workshops in two provinces, one metropolitan municipality, one medium-sized city, two 

district municipalities, and two local municipalities. The demand-side study aimed to 

determine: 

 The number and location of individuals that fall into the EPWP target group 

 The geographic spread, education, age, family structure, income, work experience and 

where possible, the attitude to different assumed wages and other key parameters  

 Current wage rates and employment conditions for informal, part-time and full-time 

comparable work. 

The focus of the supply-side investigations was on assessing progress in implementing the 

EPWP in the first phase, in three sectors of the programme (infrastructure, environment and 

social) and assessing the potential to create work at the required scale in the second phase. 

 
Based on the findings regarding the levels of unemployment of the target group, the general 

levels 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 which are 

obtaining EPWP work opportunities, it is concluded that it is most likely that there will be 

sufficient demand for increased EPWP work opportunities from amongst the target group.  
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The demand-side analysis of wages coupled with the supply-side EPWP wage data 

indicates that the infrastructure and environmental sectors may be in danger of drawing 

people away from other lower-paid employment. Alternatively, it may be concluded that the 

infrastructure and environment sectors of the EPWP are currently appealing to a broader 

group than originally envisaged – a group which includes the working poor. The demand-

side findings indicate that EPWP conditions of employment would be an improvement for 

many, in terms of aspects such as having a written contract, hours of work, and workman’s 

compensation. 

 

However, the results are not as supportive of the proposition that there will be sufficient 

capacity in the state to supply the increased number of work opportunities.  The study found 

a number of supply-side constraints to scaling up of the infrastructure and social sectors in 

particular.  

 

With regard to the infrastructure sector, the study found that expenditure levels are high at 

provincial level but that capacity to spend is likely to be a constraint to expansion at 

municipal level. It also found that average the average labour intensity of the infrastructure 

sector is disappointingly low. This appears to be due to: 

 an over-emphasis on reporting resulting in some public bodies including a relatively 

small number of large infrastructure projects with low labour intensity in their reports, 

resulting in a low average labour intensity for the sector as a whole 

 continuing wide-spread prejudices against the use of labour-intensive construction 

methods, which are often reinforced by badly managed projects, which in turn are a 

result of inadequate training.  

 

The poor labour-intensity results in the infrastructure sector support DPW’s proposal for a 

financial mechanism to provide incentives for reorienting provincial and municipal 

infrastructure expenditure to be more labour-intensive. However, the results also suggest 

that the performance-based financial incentive may be necessary but not sufficient – it must 

also be coupled with stronger support programmes to develop the capacity to implement 

labour intensive projects efficiently.  

 

In the social sector, confusion and uncertainty regarding the nature of a social sector EPWP 

is probably the greatest challenge to scaling up, and is probably also the main cause of the 

relatively poor performance of this sector in terms of expenditure against budgets and 

against its employment creation targets for the first five years of the programme.  There is 

lack of clarity regarding whether non-profit organisations should be used as a delivery 
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mechanism or whether delivery should be through the public service, and there is lack of 

clarity regarding the nature and duration of temporary ‘EPWP’ employment in the sector. 

Resolving these issues is fundamental to addressing the obstacles to expansion of the social 

sector and should be a prerequisite to any decision regarding massive scaling up of the 

programme.  

 

If issues such as political will to overcome resistance to the use of labour-intensive 

construction methods, improved management of consulting engineers, and training of 

supervisors and contractors are addressed, the study indicates that at best it could be 

possible to double the current average labour intensity in the infrastructure sector. This 

would roughly equate to doubling the number of work opportunities and persondays of 

employment created by the sector. On the basis of current projections for increasing the 

scale of the environmental sector, it would be doing well if it doubled in size within the next 

five years.  

 

This implies that, if the EPWP is to be taken to the scale envisaged in the Anti-poverty 

Strategy (five times bigger than its current size), most of the additional work opportunities 

and persondays of employment will have to be generated by either the social sector or the 

non-state sector of the programme. There is huge demand for services which could be 

provided through a scaled up social sector programme, the social sector can provide 

sustainable work opportunities, and the social sector is by far the most efficient creator of 

employment of the three sectors, in terms of cost per personday of employment. However, 

scaling up of the social sector will have to be accompanied by long-term funding certainty, 

including adequate funding for both the ‘EPWP’ component of employment and the longer-

term ‘mainstream’ component of employment, and large scale capacity building of 

institutions involved in the sector. 

 

Given the fact that the social sector is currently the smallest of the three sectors, and that the 

non-state sector has not yet started, the supply-side challenge of meeting the Anti-Poverty 

Strategy target for scaling up the EPWP over the next five years should not be under-

estimated. 

 

 
 



 9

 

2 BACKGROUND AND INTRODUCTION 

2.1 BACKGROUND 

2.1.1 The National Public Works Programme 

In 1994 the new democratic government introduced the National Public Works Programme 

(NPWP) and allocated responsibility for managing the programme to the Department of 

Public Works (DPW). The NPWP was preceded by a Pre-investment Study for a National 

Employment Creation Programme for the Provision of Public Infrastructure using Labour-

Intensive Methods carried out by the National Economic Forum (NEF, 1994).  As 

recommended by the NEF, the NPWP consisted of two main components – a fund to finance 

employment creation projects in the short-term (the Community-based Public Works 

Programme (CBPWP), and a longer term process of reorienting public infrastructure 

expenditure to make it more labour-intensive.  

 

As implied by its name, the CBPWP focused on providing communities with access to funds 

for community-based projects, with an emphasis on a high level of community involvement in 

project design and management. The CBPWP was funded from the RDP Fund (and later by 

the successor to the RDP Fund, the Special Poverty Relief Allocation (SPRA)) along with a 

variety of other programmes. Some of these other RDP programmes (such as Working for 

Water) were also public works programmes but were managed by other departments and 

were not included in the ambit of the NPWP. The CBPWP was relatively small compared to 

the extent of unemployment, with maximum funding of approximately R350 million per 

annum. 

 

The aim of the reorientation component of the NPWP was to leverage the planned large-

scale public investment in infrastructure under the Reconstruction and Development 

Programme (RDP), to create more work opportunities for the unskilled unemployed. Due to 

the scale of the planned investment in public infrastructure, it was envisaged that the 

reorientation component had the potential for creating much larger numbers of work 

opportunities than the CBPWP over the medium to longer term. These work opportunities 

were to be created through the introduction of appropriate technology involving the use of 

labour rather than machines where technically and economically viable. This was informed 

by successful experiences of similar initiatives to create employment through the use of 

appropriate technology in construction which had been implemented in developing countries 

in Asia and Africa since the 1970’s (Lal et al, 1978; de Veen 1984). It was also informed by a 
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considerable body of local and international research into the economic and technical 

feasibility of labour-intensive construction methods (Edmonds and de Veen, 1991; Coukis et 

al, 1983; McCutcheon, 1993).  

 

Drawing on this research and the international experience, the NEF made recommendations 

regarding targeting, fiscal and economic, capacity building and training, institutional 

frameworks, and technical issues for the NPWP. These recommendations stressed that, in 

order for labour-intensive construction techniques to be sustainable, they must be 

competitive, which in turn requires the use of output-based remuneration methods and 

careful planning and management of the work to ensure a high level of labour productivity. 

This in turn requires the development of specialist management and supervisory capacity. In 

addition, appropriate designs and contract documentation must be utilised.  

 

Between 1994 and 2003, DPW focused more on the CBPWP than on the reorientation 

component of the NPWP, and was less successful in its objective of reorienting public 

infrastructure expenditure to make it more labour-intensive (Mthombeni, 1995). Mthombeni 

attributes this to a number of factors, including: 

 that the expenditure of DPW itself was largely on buildings, not civil infrastructure 

where most of the potential for additional employment creation through changing 

production techniques lies 

 that DPW had little or no influence over other departments and spheres of 

government which did have large civil infrastructure budgets 

 the lack of national initiatives to develop the required supervisory capacity, training 

programmes and appropriate designs and contract documentation for competitive 

labour-intensive construction 

 wide-spread opposition to the use of labour-intensive methods amongst officials, 

contractors and engineers, based on the view that such methods cannot compete 

with machine-intensive methods in terms of time, cost and quality.  

2.1.2 Review of the Special Poverty Relief Allocation 

In 2003 National Treasury carried out a review of the SPRA, which found that the existence 

of a special fund with its own allocation processes had resulted in a number of unintended 

consequences, primarily intergovernmental fiscal anomalies and a tendency for departments 

to use the fund to engage in activities which were not part of their functional mandates. An 

example of the former problem was that capital projects would be funded from the special 

fund, without the required corresponding increase in operational budgets through the main 
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budgeting process. An example of the latter problem was that DPW was managing 

agricultural CBPWP projects, while its mandate was to provide the national government with 

infrastructure such as office accommodation and buildings. Cabinet approved the 

recommendations from the review that the SPRA should be closed down, that some of the 

SPRA-funded programmes such as the CBPWP should no longer be funded, and that the 

SPRA budgets for other programmes (such as Working for Water) should become part of the 

budgets of line-function departments.  

2.1.3 The First Phase of the EPWP (2004-2009) 

At the same time as National Treasury was carrying out the review of the SPRA in 2003, 

Cabinet requested DPW to develop proposals for a much larger public works programme, to 

be called the Expanded Public Works Programme (EPWP). This request was made in the 

context of persistent high levels of unemployment amongst the unskilled workforce, and the 

pending national and provincial elections in 2004.  

 

The design of the EPWP was strongly influenced by the results of the SPRA review. Given 

that there could no longer be a special fund for poverty relief or employment creation 

programmes, EPWP projects and programmes had to be funded from the budgets of line 

function departments, provinces and municipalities. This had advantages and disadvantages 

from the point of view of designing a national public works programme. The main advantage 

was that line-function budgets are large enough to take the programme to the required scale, 

if they can be successfully leveraged. The main disadvantage was that it posed a major 

programme management challenge – how to effectively influence the expenditure of line-

function budgets over which control is highly decentralised.  

 

An assessment of the line-function budgets was made, with the aim of identifying areas of 

potential for employment creation through public works programmes. Three main areas of 

potential were identified: 

a) In continuation with the NPWP, through the use of labour intensive construction 

methods on public infrastructure projects 

b) Through programmes aimed at protecting or enhancing the environment (there were 

a number of existing public works programmes in this sector) 

c) Through programmes aimed at providing needed social services which were not yet 

being provided at their potential scale, and which could be provided by semi-skilled 

labour, such as early childhood development and home community-based care. 
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The EPWP was then formulated as a whole of government programme, with three main 

sectors – infrastructure, environment, and social, each with a sector co-ordinating 

department (DPW, DEAT and DSD respectively)1.  DPW was also the overall co-ordinating 

department for the programme as whole. Based on the review of the line-function budgets, 

five-year employment creation targets were set for each sector and for the programme as a 

whole and sector plans were drawn up for each of the sectors. An overall target of 1 million 

work opportunities within the first five years was set (broken down between the sectors as 

follows: 750 000 infrastructure, 200 000 environmental, 150 000 social, and 12 000 

economic). 

 

The aim of the EPWP was therefore to increase the employment creation impact of the 

NPWP by expanding it in two dimensions – in breadth, to broaden the programme beyond 

infrastructure to also include environmental and social programmes; and in depth, to deepen 

the process of reorienting public infrastructure investment to make it more labour-intensive.  

 

As described at the Growth and Development Summit in 2003, the EPWP was identified as 

one of a wide range of initiatives aimed at reducing poverty and vulnerability: 

“Expanding Public Works Programme can provide poverty and income relief through 

temporary work for the unemployed to carry out socially useful activities. (EPWP’s) 

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.” 

 

DPW defined EPWP projects and programmes as follows:  

 Deliberate attempts by the public sector body to use expenditure on goods and 

services to create additional work opportunities, coupled with training for the 

unemployed and emerging enterprises 

 Projects usually employ workers on a temporary basis (either by government, by 

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

conditions described in the Code of Good Practice for Special Public Works 

Programmes (SPWPs) and the Ministerial determination regarding conditions of 

employment on SPWPs, issued by the Department of Labour 

 The public sector body attempts to define and facilitate exit strategies for workers 

when they leave the programme – to build bridges between the second economy and 

the first economy. 

 
                                                 
1 The EPWP also includes a much smaller fourth sector – the economic sector – which has not been 
included in this assignment. 
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DPW entered into a partnership with the Business Trust to fund and manage the Expanded 

Public Works Support Programme (EPWSP), to support government with the implementation 

of the programme in the various sectors. DPW also put in place a monitoring and evaluation 

system for the EPWP, through which it collects quarterly reports from government bodies, on 

the basis of which it produces national quarterly and annual reports, including both narrative 

and quantitative data on progress (focusing on project and programme budgets and 

expenditure, employment creation, training, and targeting data). DPW has also produced 

longitudinal and cross-sectional evaluations of the programme.  

The Infrastructure Sector 

In the infrastructure sector it is important to differentiate between employment which would 

have been created through normal infrastructure expenditure anyway, even if there were no 

EPWP, and the additional employment creation resulting from the use of more labour-

intensive construction techniques. Most of the potential for additional employment creation is 

in civil construction, where many of the work activities are carried out using machines which 

are basically enlarged mechanised implements for excavating, loading, hauling, unloading 

and spreading materials. Labour-intensive construction generally involves using hand-tools 

rather than machines for these work activities. The potential for additional employment 

creation in building is relatively small, because building is conventionally labour-intensive 

(building work does not generally involve the utilisation of such machinery).  

 

The use of labour-intensive construction methods in civil works has been tried and tested 

internationally for low-volume roads; municipal infrastructure such as water and sanitation 

reticulation pipelines, storm water drains, and low traffic volume streets; and small dams. In 

South Africa, provincial and municipal governments have constitutionally mandated 

responsibility for most of these types of infrastructure. The programme management 

challenge mentioned above is therefore particularly difficult in the infrastructure sector - how 

does DPW ‘co-ordinate’ or drive a process of reorienting provincial and municipal 

infrastructure expenditure to make it more labour-intensive, when DPW has no control over 

provincial and municipal infrastructure budgets?  

 

DPW attempted to address this challenge in a number of ways. Firstly, DPW produced  

“Guidelines for the Implementation of Labour-intensive Infrastructure Projects under the 

EPWP”, which provided direction to public bodies regarding the required changes to designs 

and tender and contract documentation to ensure that labour rather than machines is used 

for certain construction activities under certain conditions. Secondly, DPW worked with 

National Treasury to introduce EPWP criteria into the conditions for the Municipal 
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Infrastructure Grant (MIG) and the Provincial Infrastructure Grant (PIG)2. Apart from 

introducing an Act of Parliament to make the use of labour-intensive methods the law, this 

was the only legal mechanism at DPW’s disposal to drive the reorientation of public 

infrastructure expenditure. These EPWP criteria included that projects must be implemented 

in accordance with the guidelines described above.  

 

Thirdly, DPW implemented a number of initiatives aimed at supporting provinces, 

municipalities and the construction industry with the reorientation process3: 

 A range of qualifications related to labour-intensive construction were developed and 

registered on the National Qualifications Framework, including qualifications for 

consulting engineers, contractors, and high and low-level supervisors (the 

implementation guidelines described above required provinces and municipalities to 

make completion of these qualifications a prerequisite for appointment of consulting 

engineers and contractors) 

 Sets of training materials were developed for the qualifications 

 A programme of training municipal officials in the EPWP and labour-intensive 

construction in particular was implemented, in partnership with the Local Government 

Sector Education Training Authority 

 A training programme for small contractors, focusing on labour-intensive 

construction, was put in place. This training programme was called Vuk’uphile, and 

utilised a combination of Construction Education and Training Authority learnership 

funding and training projects allocated by provinces and municipalities with the aim of 

facilitating the development of a cadre of small contractors and  supervisory staff 

capable of managing labour-intensive construction projects. In addition to formal 

classroom training, the programme included the provision of on-site mentorship to 

the learner contractors and supervisors. A Vuk’uphile programme management 

manual was developed and provinces and municipalities were invited to participate in 

the programme.  

                                                 
2 In South Africa, most tax revenue is raised at national level, and the distribution of this revenue on a 
formula basis between the national, provincial and municipal spheres of government via the Division 
of Revenue Act (DORA) is known as the ‘equitable share’. Municipalities are also able to raise 
revenue through property taxes. The provincial and municipal spheres have autonomy with regard to 
decision-making regarding the expenditure of their equitable shares and own revenues. A portion of 
the national government’s share is reserved for ‘conditional grants’, which are allocated to provinces 
and municipalities via the DORA, for specific purposes. The DORA contains lists of conditions which 
must be adhered to in the expenditure of each type of conditional grant.  
 
3 Support initiatives of this nature had not been introduced under the reorientation component of the 
NPWP. 
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 The Business Trust-funded EPWSP put in place a technical support programme 

which involved offering professional private sector assistance to provinces and 

municipalities to implement the EPWP in the infrastructure sector. DPW put in place 

a similar professional technical support programme, and over time the EPWSP 

support programme was merged into the DPW support programme. As part of this 

initiative, the EPWSP put in place a management information system (MIS) as a tool 

for monitoring progress on EPWP projects in municipalities receiving technical 

support. 

 DPW entered into an agreement with the International Labour Organisation to 

provide a small team of professional labour-intensive construction practitioners with 

experience from successful programmes elsewhere in Africa to provide support to 

provinces and municipalities.  

The Environmental Sector 

As mentioned above, a number of ‘legacy’ environmental public works programmes were in 

existence before the introduction of the EPWP, and these were brought under the umbrella 

of the EPWP: 

 Working for Water under the Department of Water Affairs and Forestry (DWAF) 

 Working on Fire (formerly under the Department of Water Affairs and Forestry 

(DWAF) and now under the Department of Provincial and Local Government (dplg)) 

 Working for Wetlands under the Department of Environmental Affairs and Tourism 

(DEAT) 

 Land Care under the Department of Agriculture (DoA) 

 

DEAT established an internal sector coordinating unit and established a sector coordinating 

committee with other departments running environmental sector public works programmes. 

These institutions focused on the collection and collation of programme implementation data 

in line with the reporting requirements of the overall programme monitoring system managed 

by DPW.  

 

Generally, unlike the infrastructure sector, the main challenge in the environmental sector is 

not to introduce different production techniques, because environmental sector programmes 

generally involve work activities which are conventionally labour-intensive. One of the 

reasons for this is that they were initially created as employment creation programmes, and 

therefore were focused on work activities which were conventionally labour-intensive.  

Infrastructure programmes, however, are generally not created as employment programmes 

– their primary aim is to provide public infrastructure.   
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Another important difference between the infrastructure and environmental sectors is that 

generally, the main environmental sector programmes have been funded and managed by 

national departments, whereas the main EPWP infrastructure programmes have been 

funded and managed by provincial departments and municipalities. For the environmental 

sector, the main programme management challenge has therefore been to increase the 

range and size of the national departments’ environmental sector programmes. However, 

more recently the environmental sector has also started to develop some programmes with 

the aim of devolving their funding and management to municipalities (such as DEAT’s waste 

management programme).  

 

Between 2004 and 2008, the environmental sector introduced the following new 

programmes which are funded and managed by national departments: 

 Working on Tourism 

 People in Parks 

 Working on Waste 

 Working on the Coast 

 Greening the Nation 

 Comprehensive Agricultural Support Programme 

 Investing in Culture 

The Social Sector 

Within the Social Sector the first phase of the EPWP focused on the existing Home and 

Community Based Care Worker (HCBCW) and Early Childhood Development (ECD) 

programmes implemented by the Departments of Health and Social Development, and 

Departments of Social Development and Education respectively. The argument provided in 

the EPWP Social Sector Plan 2004/5 – 2008/09 was that both these programmes were 

under-serviced and relied heavily on volunteers and Non Profit Organisation 

(NPO)/Community Based Organisation (CBO) providers.  The EPWP was regarded as an 

opportunity to work with the volunteers to develop their skills base and capacity to deliver 

quality services in areas of great need.  In particular, the HCBCW programme was prioritised 

as a cost effective response which could substitute for a significant proportion of AIDS-

related hospital care.  The programme was intended to lay the foundation for the roll out of a 

Community Health Worker Programme.  Gaps in the registration of unit standards at NQF 

Level 3 and 4 for CHWs was identified as needing to be filled to facilitate this progression.  

The original social sector design for the HCBCW programme is illustrated in the diagram 

below. 
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Source: Social Sector EPWP Plan – version 5 (24.02.04), p.15 

 

It is clear that the intention was to have a progression of community care givers at NQF 

Level 1 through to child and youth care workers, community health workers and auxiliary 

social workers at NQF Level 4. At each level a number of exit opportunities were identified. It 

was stated that: ‘The programme will specifically target women who bear the brunt of poverty 

and unemployment by providing them with training, work experience and an income as 

stepping-stones to their participation in the mainstream economy’.     

 

The motivation for the ECD EPWP was that government has a direct interest in the 

development of children within the age group 0 – 6 years. This is currently the primary 

responsibility of parents, crèches, NPOs and CBOs.  The aim of the ECD programme was to 

skill a large number of practitioners, thereby increasing their capacity to generate an income 

and at the same time improve the care and learning environment of the children.  The target 

group for the ECD EPWP was the unemployed and/or underemployed parents, caregivers 

and support staff in ECD programmes.  Implementation challenges were identified in the 

need to register ECD facilities, increase subsidies from the Department of Social 

Development as the capacity at ECD sites increased, and address capacity constraints for 

NQF level 4 & 5 training.  More unit standards were required at NQF levels 2 & 3 to bridge 

the gap between NQF level 1 and 4.  The diagram below describes the original social sector 

design for the ECD programme. 
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Source: Social Sector EPWP Plan – version5 (24.02.04), p.18 

 

Four categories of work-place opportunities were proposed under the ECD programme.  The 

first was the NQF Level 1 qualification, the second NQF levels 1,2 and 3 skills programmes, 

thirdly a NQF level 4 qualification and fourthly a NQF level 5 qualification.  In addition there 

were opportunities for expansion to ECD support staff and for parents to be trained as peer 

educators/playgroup facilitators to support childcare activities within ECD centres.   

 

The implementation arrangements in the model are illustrated in the diagram below. 
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Source: Social Sector EPWP Plan – version5 (24.02.04), p.23 

 

It is clear from the above illustration that NPOs and CBOs were regarded as the delivery 

agents on behalf of government in the social sector EPWP.  The Education, Training and 

Development Practices SETA (EDTP) and the Health and Welfare SETA (HWSETA) were 

identified as having critical roles in the implementation of the programme.  It was stated that 

‘In order to be successful, the SETAs are required to boost their human resources capacity, 

resource pool and breadth of services, especially to rural areas.  This will entail a new drive 

to register training service providers and train assessors’. 

 

As indicated in the discussion above, the initial design of the social sector EPWP in the 

social sector plan was the use of the programme as a vehicle to enable special conditions of 

employment for low-skilled volunteers within the sector while they received training that 

would enable their absorption into formal employment within the public or non-profit sectors. 

The approach was to recruit volunteers at existing and new HCBCW and ECD sites into 

learnerships. As such, there was an upfront recognition that the employment of social sector 

volunteers within the EPWP was short–term, but that they had a career path into long-term 

formal employment.    

2.1.4 Proposals for the Second Phase of the EPWP 

As mentioned earlier, when the EPWP was formulated in 2003, employment creation targets 

were set for the first five years of the programme, i.e. from April 2004 to March 2009. In 2008 

DPW was requested by Cabinet to undertake a review of the first five years of the EPWP 
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and to produce recommendations for the next five years of the programme. Similarly to 1993 

and 2003, when the NPWP and first phase of the EPWP were introduced, national and 

provincial elections are pending in 2009, and the level of unemployment of unskilled labour 

remains persistently high.  

 

DPW completed the review and Cabinet recently approved in principle DPW’s proposals for 

the second five years of the programme. The review indicated that the target of one million 

work opportunities would be surpassed and that the programme was reaching approximately 

300 000 people (7% of the unemployed) annually. However, it was proposed that the size of 

the programme should be increased by a factor of five so that it reaches 1.5 million 

beneficiaries per annum by 2014. This was informed by government’s draft comprehensive 

Anti-poverty Strategy (The Presidency, 2008a) and the Review of the Second Economy 

Interventions (The Presidency, 2008b), which indicate that the scale of the EPWP would 

need to be increased to this scale in order for government to meet its target of halving 

unemployment by 2014.  

 

In order to change the programme from being supply-driven (the number of jobs created is 

dependent on programmes government bodies put in place using their line-function budgets) 

to demand-driven (based on employment creation targets), DPW proposed that a funding 

mechanism be introduced, to be integrated with the normal Medium Term Expenditure 

Framework budgeting process in order to avoid the problems which had been associated 

with the SPRA. One of the challenges emanating from the review of the first five years of the 

programme was that the labour intensity of infrastructure sector EPWP projects and 

programmes had been decreasing. It was therefore also recommended that the funding 

mechanism include a performance-based incentive with the aim of increasing labour 

intensity. Another challenge emanating from the review was that sector coordinating 

departments lack authority or incentives to drive the implementation of the programme and 

many public bodies are still making no or small contributions. The intention of the funding 

mechanism is therefore also to provide an incentive to public bodies to participate in the 

EPWP.  

 

Recognising that the state may not have the capacity to create sufficient work opportunities 

on its own, it was also recommended that funding be made available to non-state EPWP 

programmes.  Detailed proposals for an operational framework for this are currently being 

developed and pilot projects under the Community Work Programme are being 

implemented.  
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2.2 AIM OF THE ASSIGNMENT 

The aim of this assignment was to test the validity or realism of two key assumptions or 

propositions underlying the proposals for the second phase of the EPWP, namely:  

c) that there will be sufficient demand from amongst the target group – in other words, 

that unskilled unemployed people will take up the increased number of work 

opportunities at the given wage rate; and 

d) that there will be sufficient capacity in the state to supply the increased number of 

work opportunities (required from the state sector) – in other words, that the state will 

have the capacity to initiate and manage larger EPWP programmes, assuming that 

the required budgets are made available.  
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3 METHODOLOGY 

3.1 UNITS OF ANALYSIS 

The assumptions or propositions described above were tested by carrying out investigations 

in a relatively small sample of public bodies. For reasons of affordability and time, the 

sample size was too small to be statistically representative, and the approach that was taken 

was therefore a case-study approach (exploratory, explanatory and descriptive).  However, 

in order to introduce a degree of representivity and a degree of construct validity to the case-

studies, the investigation covered: 

 two provinces (Limpopo and KZN - the provincial government and national 

departments and agencies implementing EPWP programmes in the two provinces) 

 one metropolitan municipality (eThekwini (EMM)) and one small or medium-sized city 

(Polokwane (PLM)) 

 two district municipalities (Greater Sekhukhune (GSDM) and Ugu (UDM)) 

 two local municipalities that fall within the selected districts (Fetakgomo (FLM) and 

Hibiscus Coast (HCLM)) 

3.2 DATA COLLECTION STRATEGY 

3.2.1 Demand-side Issues 

In order to test the assumption that there will be sufficient demand from amongst the target 

group, GSD carried out a desk-top study of the target geographical areas with the aim of 

determining: 

 The number and location of individuals that fall into the EPWP target group 

 The geographic spread, education, age, family structure, income, work experience and 

where possible, the attitude to different assumed wages and other key parameters  

 Current wage rates and employment conditions for informal, part-time and full-time 

comparable work. 

3.2.2 Supply-side Issues 

In order to test the assumption that there will be sufficient capacity in the state to supply the 

increased number of work opportunities, key relevant documentation (particularly monitoring 

and evaluation reports) was reviewed, and interviews and workshops were carried out with 

representatives of public bodies involved in each of the sectors of the EPWP in each of the 

target geographic areas. 
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The focus of the supply-side investigations was on assessing the following aspects of 

implementation of the first phase of the EPWP: 

 progress in implementing the EPWP in the first phase, in all three sectors: 

o reasons for the performance level achieved 

o successes and challenges in understanding the EPWP, reporting, 

increasing labour-intensity, identification of projects 

o extent of spending PIG/MIG allocations, maintenance and overall capital 

budgets, and social sector allocations 

o adherence to PIG/MIG conditions as a whole and whether adherence to 

EPWP conditions was better or worse than adherence to other PIG/MIG 

conditions 

 assessing the potential to create work at the required scale in the second phase: 

o the demand for work at different wage rates 

o the potential for the public sector to initiate and manage programmes at 

the scale required: 

 the number and types of programmes that could create at least 5, 000 

work opportunities per annum that could be implemented  

 the feasibility of targeting particular population groups (rural-youth-

women) 

 whether a wage incentive would be likely to be taken up (including the 

feasibility and potential effects of the wage reimbursement as an 

incentive) 

 what would the realistic increase in scale be, the time frame by which 

it could occur, and what changes and/or support would be required for 

the public body to scale up  

 critical success factors that would be required to be put in place for 

each of the specified programmes 

 perceptions of the level of demand for work at various wages 

 the technical, financial, auditing, and management capacity required 

by public bodies to actively access the incentive 

 Identifying links with other relevant government programmes: LED, social grants, 

housing, basic services to provide insight with how the wage incentive would 

possibly integrate with or complement these other activities. 

 

A number of public sector challenges which are not unique to the EPWP were raised during 

the interviews and workshops. Examples of these are frequent changes in leadership and 
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senior management and poor procurement practices, including the appointment of 

incompetent service providers. In general these generic public management challenges 

were filtered out of the results and analysis of results presented in the following chapters, 

and this report focuses on challenges specific to the EPWP.  

 

The supply-side research was approached from a sectoral perspective, with a combination 

of desk-top research, interviews, workshops and site visits carried out in each of the 

environmental, social and infrastructure sectors of the EPWP.  

3.3 SOURCES OF DATA 

The investigation was based on secondary information only and made use of existing data 

and studies. No original research was carried out, apart from site visits, interviews and 

workshops.  

 

For the demand-side analysis, the main sources of data were Statistics South Africa’s 

Labour Force Survey (LFS) and Community Survey (CS) of 2007. The LFS is a nationally 

representative household survey, conducted on more than 29 000 households and over 100 

000 individuals. Using weights derived on the basis of the national population censuses, the 

data for these households and individuals is ‘inflated’ providing an estimate of the national 

situation in terms of the variable being analysed. As a nationally representative survey, the 

estimates derived for the country as a whole and for the provinces are reasonably accurate, 

but for smaller geographical areas, estimates should be treated with some degree of caution. 

(As the geographical area gets smaller, so the confidence surrounding the estimates 

declines.) In order to overcome these difficulties the Community Survey, which is a “large-

scale household survey conducted by Statistics South Africa to bridge the gap between 

censuses” (Statistics South Africa 2007), was also utilised. One of the advantages of the CS 

is its relatively huge sample size, covering 280 000 households, which is approximately eight 

times bigger than the LFS, allowing analysis at a substantially lower level of geographical 

aggregation. Naturally, the trade-off for a large sample size is a shorter questionnaire and 

the CS therefore has a substantially shorter employment module than the LFS. 

Nevertheless, the CS was been utilised to provide more accurate detail at the level of local 

and district municipalities. 

 

The following main sources of desk-top data were utilised for the supply-side analysis:  

 National EPWP Unit reports from the EPWP monitoring and evaluation (M&E) 

database relating to the geographic areas under consideration. This included reports 
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provided by public bodies to the EPWP Unit and reports produced by the EPWP Unit 

itself (available online at http://www.epwp.gov.za) 

 EPWSP Management Information System (MIS) reports generated on the MIS 

pertaining to the geographic areas under review  

 EPWP evaluation reports (available online at http://www.epwp.gov.za) 

 EPWSP evaluation reports (available online at http://www.epwsp.co.za) 

 Treasury data on budgets and expenditure (partly available online at 

http://www.treasury.gov.za) 

 Reports of national and provincial departments.  

 

As its name suggests, the EPWSP MIS is more of a programme management tool than a 

comprehensive monitoring system. The EPWSP only contains information about the projects 

of municipalities which are being supported by the EPWSP. The quality and completeness of 

the information on the EPWSP MIS is dependent on data capturing by municipal and support 

programme staff. Unfortunately many of the reports are incomplete, and expenditure on 

labour is often not shown.  

 

The DPW EPWP quarterly reports were designed as a comprehensive monitoring 

mechanism, and form the basis of national reporting on progress with the implementation of 

the EPWP. These reports were the main source of desk-top information for this investigation. 

 

The following groups were targeted for interviews and workshops (the interview instrument is 

attached as Appendix 1): 

 National EPWP Unit sector coordinators 

 National EPWPSP sector managers 

 National department officials (those responsible for the EPWP as well as those that 

are responsible for programmes that could potentially be scaled up in the second 

phase) 

 The Auditor General’s Office and National Treasury (regarding the fiscal mechanisms 

to support the envisaged incentive process)  

 Provincial and local officials responsible for EPWP programmes  

 Implementing agents and NGOs and CBOs in the social sector. 

 

In order not to compromise interviewees, individual interview and workshop transcripts have 

not been included in this report. Rather, the results of the interviews and workshops have 

been presented anonymously where feasible.  
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Site visits were undertaken to collect data regarding the following infrastructure sector 

issues: 

 Tender and contract documentation and whether these are consistent with EPWP 

(specifically MIG and PIG conditions) 

 Whether projects are being implemented in accordance with these conditions 

 Views of contractors and consulting engineers. 

 

3.4 DRAWING TOGETHER THE DEMAND-SIDE AND SUPPLY-SIDE 

Based on the data collected, an attempt is made in Chapter 5 to analyse the potential supply 

of EPWP work opportunities in the target areas against the demand for work in these areas. 
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4 RESULTS  

4.1 DEMAND SIDE  

A detailed report on the results of the demand-side investigation is provided as Appendix 2, 

and the key results are summarised below.  

 
Table 1 presents the numbers of individuals that are unemployed and classified as part of 

the EPWP target group in the four focus areas, as well as a breakdown of this group by age, 

education and unemployment duration. Details for the two provinces as a whole are also 

provided for comparison purposes. 

 
Table 1: Summary of EPWP target group in the focus areas 
  

eThekwini  Ugu 
All 

KwaZulu‐
Natal 

Capricorn 
Greater 
Sekhu‐
khune 

All 
Limpopo 

All South 
Africa 

Total Population (‘000s)  3 544  700  9 791  1 380  1 191  5 989   
less Children under 15 years (‘000s)  890  251  3 265  506  491  2 261   
less Elderly over 65 years (‘000s)  150  37  434  89  73  346   
less Unspecified Age (‘000s)  2  1  9  1  0  2   

Working Age Population (‘000s)  2 502 410 6 084 784 626  3 380
Times Labour Force Participation Rate   70 67 65 56 52  57

Expanded Labour Force (‘000s)  1 748  275  3 955  441  324  1 942   
Times Expanded Unemployment Rate  40  37  42  46  67  53   

Expanded Unemployed (‘000s)  692  102  1 662  203  217  1 036   
less Discouraged Workseekers (‘000s)  304 40 715 118 146  595

Official Unemployed (‘000s)  388 61 946 85 71  441
Official Unemployment Rate  37 35 41 36 66  49
               

Expanded Unemployed (‘000s)  692  102  1 662  203  217  1 036   
less Those with post‐Gr12 educ (‘000s)  15  1  30  7  8  45   

EPWP Target Group (‘000s)  677  101  1 631  196  208  991   
               

Expanded unemployment rate (Percent)  40 37 42 46 66  54 39
               

EPWP Target Group Distribution (Percent) 

  ‐ By Age               
        15‐24 years  34 38 36 29 25  28
        25‐34 years  40 37 38 33 38  39
        35‐44 years  17  18  16  20  23  19   
        45‐54 years  8  7  7  13  10  11   
        55‐65 years  2  1  2  6  3  4   
  ‐ By Education               
        None  2 2 4 3 8  7
        Grade 0 to Grade 8  21 34 26 32 33  32
        Grade 9 to Grade 11  43  35  38  36  40  38   
        Grade 12  34  29  32  28  19  22   
        Dipl/Cert, less than Matric  0  0  0  1  0  1   
  ‐ By Unemployment Duration               
        Less than 12 months  8 41 14 8 6  7
        More than 12 months 18 21 18 24 17  17
        Never worked  70 36 65 66 73  74

Source: Own calculations, Statistics South Africa 2008b. 
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4.1.1 Numbers of Unemployed and Unemployment Rates 

As indicated in Table 1, defining the EPWP target group as the unemployed without post-

secondary education reveals that there are approximately 680 000 individuals in eThekwini 

and 100 000 individuals in Ugu who fulfil the criteria, with a further 200 000 individuals in 

each of the Capricorn and Greater Sekhukhune District Municipalities. Expanded 

unemployment in the focus areas is highest in the Greater Sekhukhune District Municipality, 

with approximately two-thirds of the labour force being without work. Unemployment is 

higher there than in the Capricorn District Municipality and Limpopo as a whole. Both the 

Limpopo focus areas have higher unemployment rates than the national average.  

4.1.2 Population Structure of the Focus Areas 

In terms of population structure, eThekwini, in common with other South African metropolitan 

areas, has a relatively high concentration of working age people, with working age being 

defined as individuals aged between 15 and 65 years, inclusive. Approximately seven out of 

ten residents of the metropol are of working age. This is related specifically to the migration 

of working age individuals to the metropolitan areas (or metros) of South Africa in search of 

work, generally because the likelihood of finding employment in metros is perceived to be 

higher than elsewhere. The Ugu, Capricorn and Greater Sekhukhune District Municipalities 

have slightly lower concentrations of working age individuals of between 55 percent (Greater 

Sekhukhune) and 58 percent (Ugu). The Hibiscus Coast and Polokwane Local 

Municipalities, in turn, have slightly higher proportions of working-age individuals than the 

greater districts in which they are located, pointing to their relatively high levels of economic 

activity and perceptions of superior employment prospects there. 

 

The stable proportion of individuals aged over 65 years of around five percent means that 

the proportion of children in these areas varies too. While just over one-quarter of the 

eThekwini population is under the age of 15 years, this is true of over one-third (36 percent) 

of the Ugu population and almost two-fifths of the populations of the Greater Sekhukhune 

(39 percent) and Capricorn (38 percent) regions. This pattern again points to migration 

patterns, with children and the elderly generally accounting for relatively large shares of the 

population in sending areas, which are often rural. 

 

From these proportions, it is clear that dependency ratios are higher in the more rural areas 

under investigation. In those areas that could be termed more urban and that have a larger 

economic base, such as eThekwini, Ugu and Polokwane, the dependency ratios are lower. 

In other words, each individual of working age has a relatively low number of children and/or 
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elderly people to ‘support’. Thus, for example, each working age person in eThekwini 

supports 0.45 children and elderly people. In contrast, each working-age individual in 

Fetakgomo in Limpopo supports 0.89 children and elderly people. Naturally, these figures 

are distorted by migration, which magnifies the gap between the ratios of urban and rural 

areas. Nevertheless, the burden on working age individuals remains high in rural areas, 

particularly when differential unemployment rates are taken into consideration. 

4.1.3 Educational Profile of the Focus Areas and the EPWP Target 
Group 

The demand-side study also examined the educational attainment of the employed and 

broadly unemployed in the focus areas. It found that, generally, the unemployed tend to be 

less educated than their employed counterparts. For example, approximately two-thirds of 

the unemployed in eThekwini have not completed Grade 12, compared to just under one-

half of their employed counterparts. In Capricorn, around 70 percent of the unemployed have 

not completed Grade 12, compared to just over 50 percent of the employed, while in Greater 

Sekhukhune the proportions are approximately three-quarters and three-fifths respectively. 

Interestingly, this pattern does not hold in Ugu.  

 

What does seem to be a decent predictor of future employment, however, is the completion 

of a diploma or certificate having completed matric, or the attainment of a degree. In each 

focus area, the proportion of the employed with either of these qualifications is substantially 

greater than that of the unemployed, indicating lower rates of unemployment amongst these 

groups than is the case overall. 

 

As summarised in Table 1 above, from the perspective of the EPWP, the target group is 

generally dominated by individuals who have not completed matric. This is particularly true 

of the more ‘rural’ focus areas. Ugu and Capricorn are very similar in terms of the 

educational attainment of the unemployed, with the majority of unemployed individuals 

having incomplete school education (Grade 0 to Grade 11), and very few having no 

education at all. eThekwini, however, has a smaller proportion of unemployed individuals 

with incomplete GET (Grade 0 to Grade 9), and a larger proportion who have Grade 10 to 

Grade 12 educations. In contrast, Greater Sekhukhune has a larger share of unemployed 

individuals with no education at all and a considerably smaller proportion who have 

completed matric. In other words, in terms of the educational attainment of the unemployed, 

Greater Sekhukhune is located at the lower end of the spectrum and eThekwini is located at 

the ‘upper’ end of the spectrum, with Ugu and Capricorn located somewhere in between 

them. 
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4.1.4 Age Distribution of the Target Group 

Nationally, 15 to 24 year olds account for one-third (34 percent) of total unemployment in 

South Africa, but a mere 11 percent of employment, while 45 to 54 year olds account for 19 

percent of total employment, compared to just nine percent of unemployment. It should 

come as no surprise, therefore, that the EPWP has a target for the inclusion of young people 

within the programme. 

 

This national pattern is clearly echoed in all four focus areas (see Figure 1 below). 

Provincially, 75 percent of the unemployed in KZN are under the age of 35 years, compared 

to 47 percent of the employed. The biggest difference in proportions is for 15 to 24 year olds, 

whose share of employment at 12 percent is just one-third of their share of unemployment. 

The unemployed in Limpopo have a marginally older profile, with one-third of them being 35 

years or older, compared to one-quarter in KZN. Similarly, the employed in Limpopo tend to 

be slightly older, a fact that may relate to outmigration of younger individuals from Limpopo 

to other provinces, particularly Gauteng. Three-quarters of the unemployed in eThekwini and 

Ugu are under the age of 35 years, while less than ten percent are aged 45 years or older. In 

contrast, less than half of the employed in these areas are aged under 35 years. In 

Capricorn and Greater Sekhukhune, around two-thirds of the unemployed are under 35 

years of age, compared to around 45 percent of the employed. 

 

As noted, the Limpopo focus areas have relatively fewer young people amongst the 

unemployed. This is also true of employment in these areas and is likely linked to the 

migration of young people from Limpopo to other provinces, principally Gauteng, in search of 

employment opportunities. Essentially, this results in a reduction in the number of individuals 

in the 15 to 34 year age category, artificially raising the proportion of older individuals within 

the labour market, whether employed or unemployed. 
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4.1.5 Family and Household Characteristics of the Target Group 

The study found that in KwaZulu-Natal as a whole, the average unemployed person lives in 

a household with 5.3 other individuals (giving a household size of 6.3), whereas the 

household size for the average employed person is 4.5 individuals. For the employed in 

Limpopo, the average household size is 4.3 individuals, compared to 5.6 individuals on 

average for the unemployed. This pattern of larger household sizes for the unemployed 

relative to the employed is consistently mirrored across the four focus areas. 

 

It was also found that the unemployed are considerably more likely to have never been 

married than their employed counterparts, a pattern that is consistent across all regions. It is 

not very difficult to explain this difference in rates of marriage, given that we know the 

 
 
 
Figure 1: Age Distribution by Employment Status, 2007 

Source: Own calculations, Statistics South Africa 2008b. 
Notes: The expanded definition of unemployment is used in this figure. 
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unemployed tend to be younger than the employed and hence are less likely to have 

married. Further, many individuals may prefer to delay marriage until they are able to 

support themselves. 

4.1.6 Wage Levels  

Figure 2 presents monthly wages of individuals in semi-skilled non-service and low-skilled 

occupations in the focus areas. Wages are relatively low in the focus areas. Large 

proportions of the semi- and low-skilled workers earn incomes falling in the lower brackets, 

and the proportions earning under R400 per month are not insignificant. In three of the four 

focus areas – eThekwini, Hibiscus Coast and Polokwane – the majority of wage earners in 

the sample are earning no more than R1 600 per month. In Hibiscus Coast more than three-

quarters of workers earn up to R1 600 per month and in eThekwini the proportion is just over 

50 percent. Interestingly, the proportion in Fetakgomo is less than two-fifths. There is no 

clear reason why this would be so, except that this may be related to a very small sample 

size in this area. The largest earnings category is, generally, the category between R801 

and R1 600 per month, which in most regions accounts for between one-quarter and one-

third of wage earners. Substantial proportions also earn from R401 to R800 per month, 

ranging from 12 percent and 14 percent in Fetakgomo and eThekwini respectively, to 26 

percent and 29 percent in Polokwane and Hibiscus Coast respectively. 

 

It was found that in KZN, formal sector wages are up to four times higher than wages in the 

domestic and agriculture sectors. Informal sector wages were also higher than wages in 

domestic work and agriculture. In Limpopo the pattern is very similar, with formal sector 

wages much higher than wages in the other three sectors. Informal sector wages are about 

one-third of formal sector wages and are higher than wages in domestic work.  

 

It was also found that earnings differentials were clearly discernible when distinguishing 

between type of employment. Employment with more secure tenure, such as permanent or 

fixed term contract employment, is characterised by higher mean wages compared with 

employment that has less secure tenure, such as temporary, casual or seasonal 

employment. Generally, in the two provinces as a whole, permanent employment is 

substantially better remunerated than temporary employment. 
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4.1.7 Conditions of Work 

Between 45 percent and 50 percent of workers in three of the four focus areas (Ugu 

excluded) have permanent jobs, including fixed-term contracts. In contrast, this proportion is 

only slightly more than 30 percent in Ugu. For the most part, it appears that around one-

quarter to one-third of workers in all four focus areas are employed in temporary, casual or 

seasonal jobs. 

 

The proportion of workers in Ugu, Capricorn and Greater Sekhukhune with written contracts 

ranges between 20 percent and 30 percent, and the proportion in eThekwini is over 50 

percent. Given the incidence of the types of employment, permanent and temporary, there 

does not seem to be a clear reason why this difference would exist. However, it is likely to 

point to a difference in labour market practices in the eThekwini metro as opposed to the 

other areas, which are characterised by smaller towns and rural populations.  

 

Although the difference is smaller, the same pattern exists in terms of the proportion of 

workers whose employers are deducting Unemployment Insurance Fund contributions. Few 

Figure 2:  Distribution of Monthly Wages, 2007 
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workers report that their employers contribute to any pension or retirement fund on their 

behalf, implying that, if the trend continues over their working lives, few workers will be able 

to support themselves in their old age and will therefore be reliant on the old-age pension.  

 

Fewer than half of workers receive paid leave, which would be related to, firstly, the fact that 

many workers are engaged in temporary, casual or seasonal work and, secondly, that a 

substantial proportion are engaged in informal sector employment. Union membership 

amongst workers in the focus areas is very low, at under 20 percent, while hours worked are 

generally high, particularly in Limpopo, where workers work on average for close to 50 hours 

per week. Mean hours of work in eThekwini are approximately 42 hours, and working hours 

in Ugu are considerably lower, at just 34 hours per week. This is likely related to the fact that 

permanent employment in Ugu is substantially less common than in the other focus areas. 

 

Overall, therefore, employment in the focus areas appears to be relatively insecure, with 

workers enjoying few benefits. Low rates of union membership mean that the bargaining 

power of these workers is likely to be relatively weak, as evidenced by the lack of such basic 

things as written contracts and by relatively long working hours. 

4.1.8 Unemployment Duration 

One of the characteristics of unemployment in South Africa is its long-term nature. Thus, not 

only are unemployment rates high, but the unemployed remain unemployed for extended 

periods of time. Thus, for example, in 2004, more than 60 percent of the broadly 

unemployed had never worked before, while a further 14 percent had not worked for more 

than 36 months (Oosthuizen 2006: 46). The former proportion – that have never worked 

before – is largely driven by youth, individuals aged under 35 years, who have never been 

employed, while the latter proportion tends to be driven by older individuals. Since young 

people constitute the majority of the unemployed, it is not surprising that the proportion that 

has never worked before dominates. 

 

The study found that, as is the case nationally, unemployment appears to be a long term 

phenomenon in the focus areas, although this does not appear to be completely true in Ugu. 

In the other three focus areas, approximately two-thirds to three-quarters of the unemployed 

have never worked before. Up to one-fifth of the unemployed have been unemployed for 

more than one year, with fewer than one in ten unemployed individuals reporting that their 

current unemployment spell has been shorter than one year. In contrast, in Ugu, two-fifths of 

the unemployed report unemployment spells of less than one year, with only one-third 

reporting never having worked. These figures, though, are possibly due to the relatively 
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small sample size in Ugu, or may be related to the particular nature of that local labour 

market, which has a sizeable formal agricultural sector. 

 

4.2 SUPPLY SIDE 

4.2.1 Social Sector 

Research conducted 

Workshops 

Three social sector workshops were held: 

a) Limpopo province social sector workshop attended by the national Department of 

Public Works and provincial Departments of Education, Health and Social 

Development 

b) A national EPWP Social Sector Steering Committee workshop attended by national 

and provincial departments of Public Works, Social Development, Education and 

Health and the HWSETA 

c) A Non-profit Organisation (NPO) consultative workshop held in Durban with 53 

representatives from NPOs involved in the implementation of the HCBW Programme. 

Interviews and site visits 

In addition interviews and site visits were carried out as summarised below.  

Public Body Programme Capacity 

KZN 

Department of Health HCBCWP EPWP Health Co-ordinator 

Department of Public Works – 

regional office 

 

EPWP Social Sector 

Social Sector Manager  

Department of Social 

Development 

HCBCWP & ECD Manager 

Department of Education ECD Manager 

Department of Public Works Regional EPWP  Manager 

Department of Transport EPWP Manager: EPWP 

National Government Departments 

Department of Social 

Development 

Social sector EPWP Social Sector National 

contact persons 

Department of Health HCBCWP Health Sector national 

contact persons 
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Site Visits 

Two site visits were conducted in Limpopo: the Nhlayiso Community Health and Counselling 

Centre and the Sunshine ECD Centre. 

Desk Top Review 

The main document sources for the social sector were: findings of the Cross Sectional and 

Longitudinal Surveys of Phase 1 of the EPWP (DRA and Take Note Trading, 2007 and 

2008), EPWSP evaluation reports, HSRC Mid-Term Review of the EPWP, EPWP 4th Quarter 

monitoring reports and underlying validation spreadsheets, DBSA and Health Systems Trust 

Scaling Up the EPWP report, The Presidency’s Review of Second Economy Programmes, 

and Towards an Anti-Poverty Strategy for South Africa. 

Results 

Assessment of the Implementation of the First Phase of the EPWP 

Progress   

The five-year employment creation target for the social sector for the first phase of the 

EPWP was 150 000 work opportunities, and by the end of the third quarter of 2007/08, 101 

459 (68% of the target) work opportunities had been created (DPW 3’rd Quarter Report, 

2008). 

 

Tables 2 and 3 summarise the numbers of work opportunities and persondays of 

employment created in the social sector per geographical area according to DPW’s Fourth 

Quarter Reports for 2006/07 and 2007/08. (The researchers have calculated persondays per 

work opportunity.) There appear to be problems with the KZN data. For example, KZN 

reports a drastic reduction in work opportunities between 2006/07 and 2007/08, whereas 

KZN’s budget almost doubles during this period.  Secondly, some of the person days per 

work opportunity created is also highly unlikely.  For example, the report indicates 1538 

person days per work opportunity created in UDM, whereas there are only 365 days in a 

year.  Some geographical areas, such as EMM, UDM and HCLM report figures as low as 5 

or 14 person days per work opportunity created.  This is highly unlikely in the social sector 

where longer term work opportunities have been created. As indicated in Figure 3, the 

reported national average duration of employment per annum in the social sector is 165 

person days, which is in line with the Limpopo data. During interviews, DPW EPWP officials 

indicated their concern with the quality of reports being received from some provinces in the 

social sector.  The reasons for the poor reporting, and resulting problematic data, from KZN 

were explored during the interviews with the provincial representatives and are reflected in 

detail in the discussions on the performance of, and challenges facing, the programme 
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below.  Generally, however, they relate to the confusion regarding the kinds of programmes 

that should be reported, with some programmes being removed from the KZN social sector 

EPWP on the understanding that the social sector EPWP is narrowly linked to training 

opportunities and stipends.  They also relate to the fact that budgets were allocated, but not 

necessarily spent owing to capacity constraints and were often redirected within provinces 

and departments. 

 

Table 2  Employment creation in the social sector for 2006/07 

Geographical Area Persondays of 

work 

Number of work 

opportunities 

Persondays per 

work 

opportunity 

FLM 12360 69 179 

GSDM 115252 612 188 

PLM 30452 166 183 

Limpopo 493784 2654 186 

HCLM 420 25 17 

UDM 55360 36 1538 

EMM 129250 27408 5 

KZN 1004104 38673 26 

Notes: 
1. Source: 2006/07 DPW EPWP 4’th Quarter Report, Annexures A-E 
2. The figures are not exclusive, e.g. the GSDM figures include the FLM figures, and the Limpopo 
figures include the GSDM figures as well as the figures from other district municipalities in the 
province.  
 
Table 3  Employment creation in the social sector for 2007/08 

Geographical Area Persondays of 

work 

Number of work 

opportunities 

Persondays per 

work 

opportunity 

FLM 18529 202 92 

GSDM 199993 1751 114 

PLM 36747 331 111 

Limpopo 597654 5025 119 

HCLM 2333 168 14 

UDM 3393 665 5 

EMM 99402 2224 45 

KZN 312772 8811 35 

Notes: 
1. Source: 2007/08 DPW EPWP 4’th Quarter Report, Annexures A-E 
2. The figures are not exclusive, e.g. the GSDM figures include the FLM figures, and the Limpopo 
figures include the GSDM figures as well as the figures from other district municipalities in the 
province.  
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Figure 3 Average length of a work opportunity, 2006/07 (working days)  

(Source: Second Economy Review) 
 

Although the sector is not yet meeting its EPWP employment creation targets according to 

the DPW reports, the assessment of the performance of the social sector in the Second 

Economy Review was more positive: “ECD and HCBC systems were to target 72 000 

permanent positions and 205 000 temporary opportunities by 2007.  By the end of August 

2007, 68 178 community care givers were receiving stipends, almost doubling delivery in the 

social sector; and 985 new ECD sites had been registered, bringing the total to 5 597 of the 

targeted 6000 sites, with over 331 763 children receiving subsidies from the Department of 

Social Development (DSD) through this mechanism”’. The review also highlighted that both 

the projected and achieved length of work opportunities created in the social sector were far 

more substantial than those created in either the infrastructure or environmental sectors.   

 

Expenditure against budgets 

The relatively low and fluctuating expenditure figures for the social sector EPWP in KwaZulu 

Natal and Limpopo provided in Table 4 below reflect the many challenges the programme 

managers have faced in the implementation of the programme.  The social sector EPWP 

only took off in the provinces in 2005/06 with that year’s expenditure being 62% of budget in 

KZN and 54% in Limpopo. 

 

 

 

 

Table 4 Expenditure and budgets for the social sector in KZN and Limpopo 

88

132

264

51 46

165

0

50

100

150

200

250

300

Infrastructure Environment Social

Projected Length

Achieved Length



 39

Province 2005/06 2006/07 2007/08
  Budget Expenditure % Budget Expenditure % Budget Expenditure % 

KZN 34179152 21281347 62% 27909509 10925166 39% 116751396 76842783 66%

Limpopo  4426230 2371555 54% 37116533 33326322 90% 74468547 38785638 52%

Source: National Department of Public Works, EPWP unit 

 

Budget and expenditure dropped dramatically in KZN in 2006/07 largely owing to the 

exclusion of certain programmes in their reporting formats at the request of the DPW.  

Limpopo province performance was strong in 2006/07, but declined to 52% in 2007/08.  

However, DPW qualified the expenditure figures indicating that the quality of reporting from 

provinces was poor and affected the accuracy of the information.  The realities behind these 

budget and expenditure figures emerged during the interviews and workshops and are 

discussed per province below. 

 

Progress in KwaZulu Natal 

Performance of the HCBC programme 

Progress in the implementation of the HCBC programme has been uneven with funding and 

planning delays blocking delivery.  For example, a planned youth learnership roll out in 

2007/08 failed after funding commitments were withdrawn. However, the programme has 

recently gained momentum with the following programmes being implemented by the DoH 

and DSD in KZN: 

1. The launch of eighty four National Integrated Plan (NIP) sites which cater for 

orphaned and vulnerable children.  Home Based Care (HBC) workers are employed 

by NPOs to support targeted households. This is a joint programme between the 

Departments of Health and Social Development. Each department finances the cost 

of 20 HBC workers. While the departments plan together, NPOs are contracted 

independently.  Neither department is aware if there is duplication or not with the 

contracts. 

2.  A partnership with the KZN Non-Profit Organisation Progressive Primary Health 

Care Network (PPHCN) has been concluded whereby 5 400 HCBC workers are 

hosted by the PPHCN at a stipend of R1 000 per month. 

3. A partnership programme with the National Youth Service to provide the child and 

youth care learnership to 275 youth in the metro and 4 district municipalities.  The 

youth will receive a R 500 stipend while participating in the learnership programme.  

The intention is to absorb the learners into child and youth care sites in the province. 
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The KZN DSD and DoH are optimistic that implementation in the 2008/09 financial year will 

improve owing to the recognition of the HCBCW programme as a national priority and the 

allocation of R21.5 million dedicated funding through a conditional grant.   

 

Performance of the ECD Programme 

ECD is rolled out jointly by the KZN departments of Education (DoE) and Social 

Development (DSD). DoE is responsible for Grade R learners and the DSD for ages 0-4.  

However, this distinction has been blurred during implementation. Furthermore, there is 

ongoing uncertainty as to whether Grade R is an EPWP programme or not.    

 

The ECD EPWP was an extension of the existing ECD learnership programme offered 

through the ETDP SETA in the province.  The start up of the ECD EPWP in KwaZulu Natal 

was slow owing to funding constraints. R3 million was made available in 2006 from the 

DoE’s line function budget. According to interviewees, National Treasury promised further 

funding but this did not materialize.  The department’s R3 million was used to train 59 ECD 

practitioners and to provide them with a stipend.  The learners were given R1000 per month 

for a 12 month period in 2006.  When the ECD practitioners completed the learnership the 

stipend was terminated.   

 

In 2007 the DoE made available R6 million from the line function budget and 216 caregivers 

for Ages 0-4 were trained at NQF 1 level. They were trained together with 260 cooks with 

Department of Labour (DoL) funding. All the funds allocated for EPWP were spent by the 

department. In addition, Grade R practitioners were recruited for training through a further 

budget of R6 million, and 420 Grade R practitioners were trained at NQF Level 4.  It was 

alleged that the DoE finances the training through its own budget as the ETDP SETA 

maintains that it does not have sufficient funds to support EPWP.   

 

In the current financial year DoE has a budget allocation of R21 662 000 for EPWP. The 

intention is to train 604 practitioners for ages 0-4 at NQF 4 level, 680 cooks and 400 

gardeners.  The balance will be for administrative costs.   

 

The stipends offered during the learnerships and the career pathing in the KZN ECD 

programme are: 

 NQF level 1  -  Caregivers  - R750 p.m. stipend 

 NQF level 4  -  ECD Practitioners - R1000 p.m. 

 NQF level 5  -  Higher Education (0 – 4 advanced certificate not Gr. R) 



 41

 Diploma (Gr. R) 

 

The EPWP finances training up to the NQF 4 level.  Further education for learners from NQF 

level 5 up would be administered through other programmes and funding sources within the 

Department and SETAs.  The link between EPWP ECD practitioners and further training 

opportunities is not clear and is also dependent on whether learners have matric certificates.  

 

DoE and DSD in KZN recruited their EPWP learners from practitioners at the existing ECD 

sites on the basis that some would return into paid employment. KZN DoE has now re-

focused its ECD EPWP programme on volunteers and the under-employed at the existing 

ECD sites and has guaranteed them jobs on completion of the learnerships.  DSD provides 

stipends for the learners and then pays salaries of the trained people in the sites. There has 

been 100% absorption rate of learners into the sites.  Spending on this programme has been 

‘excellent’ owing to good administrative systems and management. Generally the 

relationship between DoE and DSD in the implementation of the ECD EPWP is described as 

good. 

 

Joint planning takes place through an ECD Task Team in the social sector, consisting of 

DOE, DSD and the SETA.  Roles and responsibilities between the institutions have been 

clarified to some extent, for example the DSD identifies the learners. The drop-out rate in the 

programme is only 1%. 

 

Progress in Limpopo 

Performance of the Limpopo HCBCW programme 

DSD and DoH recruit from the volunteers at HCBC sites for training at the following NQF 

and stipend levels:   

 Entry Level: NQF Level 1 – Community Care Supporter (Assistant Care Giver): R500 

per month 

 Next level: Advanced Community Care Supporter: NQF Level 2: R500 per month 

 Third level: Community Health Worker  NQF Level 4: R1000 per month 

 

There are two career pathing streams within the HCBCW programme.  All care givers 

participate in the same NQF Level 1 and 2 training.  However, those that choose to become 

community child and youth workers and qualify at the appropriate NQF 4 level are channeled 

into Drop-In and Orphan and Vulnerable Children centres run by NPOs.  They receive a 
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stipend of R1000 per month. Currently, there are 8000 volunteer care givers in Limpopo and 

approximately 50% of them receive stipends. 

 

Performance of the ECD programme 

ECD sites in Limpopo are funded through both DoE and DSD.  The practitioners on site are 

financed by DoE.  They are currently funded through travel and subsistence allowances, 

although the intention of DoE is to place practitioners with NQF Level 4 training on the 

PERSAL system.  DoE’s responsibility is the organising of training for cleaners, gardeners 

and care-givers and their payment of stipends.  Training recruitment is through the district 

education offices.  DoE pays stipends for 300 practitioners in the province, but there are still 

many child care givers in ECD that do not receive a stipend.  No statistics in this regard are 

available. DoE indicated a shift away from the existing social sector service delivery model of 

utilising NPOs, towards a direct employment relationship with workers on ECD sites. 

 

According to DSD, their role in ECD is not considered EPWP, although DSD does report on 

learner numbers for EPWP impact indicators.  DSD’s roles are to: 

 Register ECD sites 

 Subsidise children – subsidies are set at R9 per learner, but the intention is to 

increase this amount to R12. This subsidy includes equipment, maintenance and 

administration. 

 Regulate and monitor 

Local government is meant to build ECD sites and plan accordingly. 

 

There are a number of ‘grey areas’ regarding the roles and responsibilities of DoE and DSD 

in the ECD sector in the Limpopo province.  The responsibility for learners below Grade R 

remains a point of contention and it is still not clarified as to whether DoE should be involved 

or not.  Currently, there are different approaches in different provinces regarding this matter.  

There is also a question as to who is responsible for registering ECD sites.  DoE has a 

waiting list of ECD centres wanting to be registered.  The DSD is the responsible authority to 

register ECD sites, but the Limpopo DoE claims to keep ‘sub-registers for control purposes’.  

Limpopo DoE claims not to work with NPOs, based on negative past experiences, only 

directly with communities.  DSD correctly points out that in most instances this distinction is 

blurred as all ECD sites are required to register on the DSD NPO database. DoE is servicing 

some unregistered sites and this is not supported by DSD.   
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There is no clear data available on ECD sites within the province.  Apparently, the EPWSP’s 

mandate to develop a database of the numbers of ECD centres, paid and unpaid 

practitioners and support staff has not been fulfilled.  Concern was raised regarding the 

EPWSP’s capacity to undertake this responsibility. 

Successes and Challenges 

Successes 

Despite the difficulties in the social sector EPWP, all the departments interviewed and 

workshopped maintain that EPWP social sector programmes have made a difference in the 

lives of the beneficiaries.  Examples provided were that the programme has: 

 Kept the beneficiaries occupied  

 Put bread on the table for their families 

 Strengthened the egos and self-confidence of individuals thus contributing to 

personal upliftment 

 Empowered individuals and communities through skills development and training 

 Given beneficiaries access to information and knowledge, which can link them to 

social support and other income opportunities 

 Facilitated permanent jobs for some beneficiaries.   

The NPOs engaged in the research stated that the positive impact of the social sector 

EPWP was the: 

 Commitment and dedication of care-givers  

 Identification of, care and personal attention given to, the sick and vulnerable in 

society 

 Fact that “people die peacefully and with dignity”’ 

 Empowerment of community based NPOs 

 Co-operation between role players – the care givers and the community, NPOs and 

government departments 

 Direct sourcing of community information by care givers  

 Training of community members 

 Poverty alleviation through the stipends – “although R500 is peanuts, a mama can 

buy bread and mielie meal”, and 

 Informing of communities about HIV/AIDs, TB and STIs. 

 

DoH argued that the EPWP approach has enhanced its HCBCW programme through 

emphasising the accreditation of HCBW training.   
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The interviewees and workshop participants identified the following factors that have 

contributed to the success of the social sector EPWP thus far:  

 Strong communication flows 

 Commitment and passion 

 Reporting and monitoring 

 Funding of the programme and availability of stipends 

 Good stakeholder relations 

 Proper coordination and use of community based organizations to mediate between 

government and the community, and 

 Sense of ownership of the programme. 

 

Challenges 

The interviews, workshops and site visits highlighted numerous challenges in the 

implementation of the social sector that need to be taken into account in the design of the 

second phase of the EPWP.  Some challenges affect all levels of the programme and others 

are specific to the national, provincial, local and NPO levels.  These are discussed in detail 

below. 

 

Lack of clarity regarding the nature of employment in the social sector  

Some interviewees argued that EPWP Phase 1 was designed with the intention of shifting 

people out of poverty through skills training.  EPWP, therefore, was regarded as a short term 

intervention. However, many beneficiaries of the social sector EPWP are stuck in long term 

jobs with low wage levels in activities that are unregulated and unmonitored.   

 

‘Mainstream’ social sector programmes run alongside and overlap with EPWP social sector 

programmes. There is no clear direction form the relevant national departments as to the 

relationship between these programmes. A concern was raised that if mainstream social 

development programmes are considered EPWP programmes, the result would be the 

informalisation of social services. What is emerging is a dichotomy between the approaches 

of those who argue for social service delivery through the EPWP (i.e. temporary employment 

and reduced conditions of employment) and those who argue for social service delivery 

through longer-term employment under the Basic Conditions of Employment Act, either in 

the public sector or in NPO’s.  What appears to be lacking is a convergence of the two 

approaches - the original intention of the social sector EPWP to provide a transition 

mechanism into formal public service or non profit organisation employment seems to have 

been lost. 
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There is a lack of consensus regarding the social sector service delivery model.  Both DoH 

and DoE are reviewing implementation through NPOs and DoE appears to be seriously 

considering contracting ECD workers directly. National DoH is currently reviewing its 

Personal Primary Health Care (PPHC) delivery model and rural health care strategy and this 

will impact on the future role of HCBCWs.  DoH has indicated that it “now intends focusing 

on service delivery and not the people delivering the service”.    

 

The confusion over the nature of employment in the social sector is evident in debates over 

how EPWP social sector workers should be paid. Limpopo DoE intends to place ECD 

workers on the PERSAL system.  In the Limpopo workshop concerns were raised regarding 

the impact of this decision on the social sector service delivery model: “If ECD practitioners 

are placed on the government PERSAL system, who is the employer – government or the 

NPO?”  Some participants proposed that EPWP was only the training part of ECD.  

However, it was felt that it was difficult to inform an ECD practitioner that she would be 

placed on PERSAL for the learnership period only. This tension seemed heightened in the 

ECD sector whereby there is an emphasis on ‘formalising’ the sector and this clashed with 

the perception of the EPWP to be a temporary job creation programme.  

 

In the newly launched youth ambassador programme in KZN, the 500 new recruits are paid 

a ‘stipend’ of R1 400 per month through the government PERSAL system. As a result they 

receive the public service annual increase and are regarded as direct state contract workers.  

This arrangement is considered unfair by other care-givers as many of the HBC and CHBC 

workers have worked for longer time periods and have never received an increase in their 

stipends.  This raises a crucial question as to whether workers employed on direct state 

contracts can be considered to be EPWP workers or not. It could be argued that direct state 

contracting is simply increasing the size of the public service.  

 

It was reported that Labour Unions in KZN have approached the Departments arguing that 

ECD and HCBC workers must have benefits, such as sick leave, holiday leave and 

unemployment insurance.  Currently there are no benefits for workers receiving stipends.  It 

is argued by the Unions that the State is the employer of the EPWP beneficiaries and 

therefore has obligations towards them. It is felt that government is avoiding direct 

employment of people in the EPWP and that organized labour regards the government as a 

labour broker. Government has argued in response that EPWP is an interim measure to 

bring poverty relief.  The pressure for employee benefits is not simply for stipended workers, 

but also for the NPO management staff.   
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Case study: the Nhlayiso Community Health and Counselling Centre, Limpopo 
The Centre runs Orphans and Vulnerable Children (OVC) and Community and Home Based Care 
(CHBCW) programmes.  It has a 7 person management team and 66 care givers.  Of these 66 care 
givers, 28 are HCBCWs – 26 of whom receive R 500-00 a month stipends from the DoH.  24 are child 
care workers, 10 of whom receive R 750-00 a month stipends from the Department of Social 
Development. The remaining care givers receive no stipends. The differences in stipends have 
caused dissatisfaction amongst the care givers. 
 
All care givers have received at least NQF Level 1 training in home based care. 10 completed NQF 
Level 3 training in September 2007, but have still not received certificates.  This training is supplied 
through service providers appointed by the DSD and DoH.  One care giver is being trained at NQF 4 
level through the Umsobomvu Youth Fund (UYF)

 

DoH has engaged with DoL regarding the ‘employee status’ of the stipended workers and 

has concluded that the care givers are employees of the NPOs and as such are covered by 

the Labour Relations (LRA) and Basic Conditions of Employment Acts (BCEA). DoH 

investigated a wage determination for this sector, but was informed that this only applied to 

workers not working more than 24 months in a five year cycle. This is not applicable to care 

givers in the social sector as they are contracted on a more ‘permanent’ basis. The long term 

nature of the work created in the social sector raises issues as to how long an employee can 

remain within the programme without growing pressure for the formalisation of the job. 

 

 

 

The confusion over the nature of employment in the social sector is also evident in debates 

over career pathing of the social sector care-givers. The NPO workshop indicated that the 

KZN departments do not exit individuals, but sustain HCBC workers on R1000 per month 

stipends until they exit on their own. Workshop participants indicated that care givers receive 

stipends for as long as they choose to remain in the organisation. It was indicated that some 

sites complain that trained workers leave and need to be replaced.  

In the national EPWP social sector workshop it was pointed out that in EPWP Phase 1 there 

was insufficient funding to facilitate exit strategies through more advanced training. 

Workshop participants indicated that the trend in the social sector is for stipended workers to 

exit into paid employment within the public sector.  This was argued to be creating a policy 

dilemma as it is government policy to reduce the size of the public service. These viewpoints 

again reflect of the lack of a common understanding of the intent of the social sector EPWP.  

If it was clear that care-givers would be absorbed into permanent positions, then greater 

attention could be given to identifying and resourcing the appropriate mechanisms and 

agreeing on time-frames for each step in the career path. This would ensure the upward 

movement of care givers within the sector, instead of them being stuck at entry level. The 

absence of this career pathing for EPWP social sector workers was evident in the concern 
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expressed in the Limpopo workshop that when opportunities arose to train auxiliary social 

workers, recruitment was not through the HCBCW or ECD programmes, but through other 

volunteer programmes such as food parcel distributors.   

 

Inter-departmental co-ordination 

Currently, inter-departmental co-ordination is through a multi sectoral forum established in 

each local municipality by the Departments of Health and Social Development.  Despite this 

co-ordination mechanism, DoH identified the fragmented nature of the broader social sector 

as a weakness. DSD also identified the lack of integrated planning as a major challenge.  

For example, there is a need for an ECD plan to reflect the contributions of the Departments 

of Education, Social Development and Health.   

 

The collaborative nature of the EPWP in the social sector requires provincial level co-

ordination. It was argued that DPW was mandated to roll-out the EPWP, but was ‘not given a 

stick to beat other departments’. As a result, DPW is forced to ‘negotiate’ and ‘chase 

departments’ all the time. A concern was raised that provincial Director Generals and Heads 

of Departments have performance contracts in which the EPWP does not feature and that as 

a result they are disengaged from the programme. Currently, the Premier’s office does not 

monitor progress on EPWP implementation. The pressure comes from DPW’s national 

office.  A national line function department does not have the same leverage over other 

sector departments that the Premier’s Office has. 

 

The lead EPWP departments in provinces raised a concern of being both ‘a referee and a 

player’.  The departments are both responsible for ensuring performance across sectors and 

departments, and for meeting their own EPWP participation targets.  The departments are 

under-capacitated and cannot verify or undertake quality control of the information submitted 

by sector departments.  Sector lead departments are meant to co-ordinate the line function 

departments, but they themselves do not attend EPWP co-ordination meetings or submit 

information timeously. 

 

The weak provincial level co-ordination introduces the possibility of duplication and double 

funding in the social sector EPWP. DSD and DoH both fund NPOs and a large percentage 

of NPOs receive funding from both departments for the HCBCW programme. (For example, 

all the NPOs participating in the KZN workshop indicated that were being funded by both 

departments.) The lack of on-site monitoring to ensure that funds transferred by the 

departments are financing different care-givers means that departments are unable to 

guarantee that duplication of funding is not happening.  If such duplication is taking place, 
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then the impact of, and participation in, the social sector EPWP could be smaller that 

currently thought.   

 

The regional EPWP manager in KZN noted that the lack of local government involvement in 

the social sector EPWP has been identified as a shortcoming.  It was stated that any scaling 

up of the EPWP would require local government involvement. In fact, all departments 

indicated that municipalities need to play a stronger role in the social sector through 

planning, regulating, co-ordination and infrastructure provision. In the National Integrated 

Plan for ECD, municipalities have been assigned a major role in the provision of ECD 

infrastructure – this has been a critical gap to date.   

 

NPOs are required to report to DSD and DoH or DoE and DSD on two separate reporting 

formats for the same programme. NPOs often source additional donor funding and are 

therefore managing complex multi-donor arrangements.  A single planning and reporting 

format would ease administrative demands on NPOs. 

 

Capacity challenges  

Interviewees and workshop participants in both Limpopo and KZN indicated that a critical 

constraint in the social sector EPWP has been the failure by departments to create 

dedicated capacity for the management of the EPWP. Departments allocate the programme 

as an additional responsibility to certain managers. In the national EPWP social sector 

workshop it was argued that the lack of capacity in provincial departments has meant that 

some NPOs may receive funding 8 – 9 months after the programme has been initiated. 

 

District office officials for the Departments of Health, Social Development and Education are 

required to monitor NPOs and conduct site visits.  However, it was reported that there is 

uneven capacity across districts and monitoring requirements are therefore inconsistent.  A 

concern was raised in the Limpopo workshop that there is a lack of regulation of ECD sites.  

It was proposed that municipalities should perform this role. 

 

The CHBCW and ECD programmes have stimulated the mushrooming of large numbers of 

community based NPOs.  The 33 NPOs that attended the assessment workshop in KZN had 

between 14 and 100 care givers each.  All except one of them were dependent on DoH 

funding for their administrations.  Most of them have been set up post the year 2000.   

 

The capacity of NPOs to deliver social services at the required service levels is an ongoing 

challenge. A view was expressed that there is an over-emphasis on compliance by the 
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NPOs without requisite support to build management systems and capacity. Limpopo DSD 

commented that the registration of ECD sites remains ‘a dream’ owing to the low literacy 

rates at sites.  One of the workshop participants stated that: “If a social worker registers 5 

sites per annum, it is rare”. It was also stated that in small NPOs there is a very small skills 

gap between the care givers and managers. Currently the focus is on the care givers but 

this must shift to include the NPO management.   

 

Finances 

A lack of certainty regarding long-term funding for the EPWP in provinces was raised as a 

major constraint in the social sector. It was argued that targets set were incompatible with 

available funding. Some departments have resorted to training, but have had no funds to pay 

stipends in order to make the programme EPWP-compliant. However, these arguments are 

contradicted by the expenditure versus budget figures described above, which indicate that 

capacity to spend, or misallocation of funds between various aspects of the programme, is 

more of a problem than access to funding.  

 

It was also alleged that some of the additional funding to provinces for EPWP has been 

redirected by provincial treasuries as the funds were not ring-fenced.  KZN DoH severely 

overspent on its ARV and XDR programmes in 2007/08 and is operating on a huge 

overdraft.  There is a real threat that EPWP funds will be channelled to pay this debt.   

 

The national DoH raised a concern regarding the current conditional grant funding 

mechanism for the social sector HCBCW programme. The conditions attached have 

excluded other care giver programmes within the department.  Furthermore, departments 

use different funding streams for the same programmes, which is regarded as inefficient and 

results in accounting difficulties.   

 

Provinces complained that payments to them by national departments are delayed in 

April/May of a financial year and this slows down their delivery and ability to transfer to 

NPOs.  It was alleged that national departments say that they cannot transfer funds as they 

are loading their new budgets, or else that the National Treasury must deposit funds and that 

they cannot do runs until this has been done. However, given that the provinces have a 

whole year to spend their budgets, these are not very convincing reasons for under-

expenditure.  
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Case study: The Sunshine ECD Centre, Limpopo 
DSD provides a subsidy of R9 per child for the 75 children at the Sunshine Centre.  Parents pay R85 
per child per month.  Most of the parents are seasonal workers on the surrounding farms.   
 
None of the care givers receive stipends at the Sunshine ECD Centre.  One staff member went for 
training through DSD and received a stipend of R 1000 pm.  The DoE was then meant to pay this 
practitioner a wage, but the money does not come every month – sometimes only after 6 months or a 
year.   
 
Sunshine pays this practitioner R 600 per month from their own funds.  The care giver hired a lawyer, 
through a family contact, after 8 months of no payment.  The lawyer convened a meeting.  It is alleged 
that the DoE was furious and said that the practitioner was not meant to go to the Public Protector 
(PP) and that the care giver should have approached them first.  The care giver explained that she 
had approached them many times before going to the PP. Even the DoE subsidy money for the 
crèche has not been flowing since January.  The crèche has to submit monthly expenditure forms for 
the subsidy.  
 
The crèche supervisor has to use BAS Travel and Subsistence claim forms to receive a payment from 
the DoE.  She was on PERSAL for the past 4 -5 years, and has just been removed from the system 
this year.  The DoE says that they are not paying her a salary, but money for training and travelling – 
some-times the money comes and some-times it does not. She is paid R1 500 pm. The supervisor 
does not feel that the DoE values ECD and hopes that one day it will.  
 
Two care givers at the crèche attended gardening training and one attended cooking training through 
the DSD.  However, they no longer receive any stipend.  They were given R 500 per month during the 
training. Sunshine now pays them R800 pm each. The Centre is not sufficiently funded and the 
supervisor finds it very stressful as she is unsure how to meet the needs of the children both in the 
crèche and her own children at home.   
 
The Sunshine ECD Centre would appreciate the up scaling of ECD if government would first provide 
shelter for the children.  ‘The problem will be if government says here is R500, go and seek someone 
who needs a job, but we have no space to accommodate this person’.  Ideas for scaling up the EPWP 
include: running orphan care and after school programmes at ECD centres in the afternoons.   
 
A challenge is that ECD centres lack resources – Sunshine planned to have a skills training centre to 
assist the community with sewing and hair braiding skills. 
 
There are many ECD practitioners who receive no income in the area. Others in the sector are 
earning R500 or R600 – complaining as say it is not enough, but it helps – at least one can buy a bag 
of mielie meal and soap and survive for a few weeks.   

 

 

 

Information management 

The KZN and Limpopo provincial departments indicated that they are constrained by a lack 

of information regarding the roll out of the HBCW and ECD programmes. They lack a system 

to assess geographical coverage and to ensure the targeting of areas of the highest level of 

poverty and deprivation.  Neither DoH nor DSD is aware of the extent of coverage of their 

existing programmes. Apparently EPWSP is currently mapping NGO activity and needs in 

the provinces to support better data information management. 
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Training challenges 

Provincial departments have to find internal funding sources or partners for training as 

SETAs claim that they do not have available funds. In the social sector EPWP, the role of 

the SETA is currently limited to recruitment, selection and curriculum development.  There 

are gaps in the kinds of learnerships available, which need to be filled. The Department of 

Labour (DoL) has not been forthcoming with skills programmes in the social sector.  DoH 

has indicated its intention to abandon the current NQF training model and focus on 

combining skills courses into customised skills sets.   

 

The capacity of the social sector to train care givers through a clear career path leading to 

formal sector employment is hugely constrained by available training budgets. Many care-

givers are left with NQF Level 1 training and are not offered further training opportunities.  

DoH argues that NQF Levels 1 -4 are a ‘poverty trap’.  

 

There are a limited number of accredited service providers with the Health and Welfare 

SETA (HWSETA).  It was argued that the SETAs are not prioritising community care workers 

in their plans and budgets. According to DoH, the ‘massification’ of Phase 1 of EPWP 

stimulated a proliferation of home based care training service providers. However, the quality 

of service offered is low.   

 

Communications  

Interviewees and workshop participants felt that the only visible EPWP programmes are 

infrastructure-related. In the NPO workshop, not one of the NPOs knew that the HCBCW 

programme was part of the EPWP.   

 

Fraud and Corruption 

There were allegations of fraud and corruption laid against provincial government 

departments at the NPO workshop.  It was stated that there are some government officials 

who ‘monopolise community based organisations due to self-enrichment’. NPOs also allege 

that they see “councillors and officials wearing track suits that were meant to be given to the 

volunteers and the poor”. 

 

Stipends 

The stipend is regarded as a major challenge at site level.  The reasons for this include: 

 Different stipends are being paid for community workers at the same levels within the 

provinces.  There is a national policy for stipends that offers guidelines and sets a 

minimum fixed stipend of R500 and a maximum at R1 000 per month. In KZN there 
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are still some community workers earning R1 488. DoH does not currently offer the 

mid-level stipend of R750 as they do not have a service provider for this NQF Level 

qualification. NPOs deal with the payment of different stipends to care-givers on site 

through differentiating the numbers of hours or days worked.  Care givers receiving 

R500 per month are generally expected to work 3 half days per week.  The 

participants at the NPO workshop maintained that the low stipends act as 

disincentives to workers to be productive and give of themselves.   

 DSD provides HCBC workers with a public transport allowance whereas DoH does 

not.  The public transport allowances are meant to be used to take community 

members to local offices of the Department of Home Affairs to apply for grants and 

ID documents.  DoH refuses the allowance on the basis that it is difficult to monitor.  

It is argued that the Department of Home Affairs needs to set up satellite offices in 

rural areas. 

 In the ECD programme, a major problem exists where certain staff members at ECD 

sites receive no stipends. Volunteers are recruited from ECD sites for training and 

receive stipends for the duration of the courses.  However, when they return to their 

sites as workers they no longer receive the stipends.  In HCBCW sites stipends often 

continue for as long as the care giver is in the employ of the NPO. 

 DSD in KZN finances a maximum of 10 care givers per site, whereas DoH does not 

have such a limit. 

 The discrepancy between NPO workers, who receive annual increases, and care 

givers who do not was also considered a problem. 

There was consensus amongst interviewees and workshop participants that stipends below 

R1 500 per month are not a living wage. 

 

Lack of career progression of community workers 

It was alleged that ‘funding constraints’ have meant that care givers have been unable to 

move up the NQF levels as illustrated in the design of the social sector EPWP.  As a result, 

a large percentage of these workers sit for a long time on the lowest entry level. However, as 

indicated above, in the context of high levels of under-expenditure against budgets, this may 

be more a problem of internal misallocation of budgets than insufficient funding for the 

programme as a whole.  

 

The provincial DoH and DSD have proposed that the HBC and HCBC workers receive 

recognition of prior learning (RPL) and be accredited as community care givers as a further 
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means of unblocking this obstacle.  There have been extensive delays in RPL processes for 

people trained prior to 2000 before the SETAs were active.  

 

There is a ceiling at NQF Level 4 for HCBC and ECD care givers who have not matriculated.  

NQF Level 5 is the entry level into formal sector employment.  What has become apparent in 

the EPWP social sector is that a matric certificate is the ticket to formal sector employment 

which allows one to enter into NQF Level 5 training. This has resulted in a skills trap and 

stagnant base for the adult participants in the social sector programmes, mainly older 

women, whereas matriculated youth that enter the programmes have exit opportunities.  

This is a major concern for NPOs as they regard the older women to be their most dedicated 

and loyal care givers. 

 

It is argued by DoH that there is very little relationship between the skills developed with 

beneficiaries and formal market demand. A key challenge in the health sector is how to 

bridge the gap between a community health worker qualification and the professional 

auxiliary nurse level (NQF Level 1).  It is alleged that the Nursing Health Council is resisting 

finding ways to transition care givers into the formal health profession.  HCBC workers now 

take three years to qualify as auxiliary nurses, whereas their local experience and 

knowledge could have been weighted more and this time period shortened. Auxiliary nurses 

should be recruited from the community health workers. In the Social Services sector, the 

gap between skills training and market demand has been bridged to some extent as social 

auxiliary workers have been recognized and registered with the Professional Council and 

have a clear career path to being registered Social Workers. 

 

Lack of available infrastructure 

There is a serious shortage of social sector facilities in communities, such as ECD, OVC and 

HCBC sites and hospices. NPOs also complained of a lack of premises with a few 

organizations having their own offices and the rest leasing or using municipality offices.  The 

latter option was considered insecure as: ‘If political leadership changes, we can be chased 

out’.  In KZN it has been acknowledged that in order to grow the EPWP, government must 

make available unused infrastructural facilities close to communities.   

 

Inconsistent resourcing 

NPO’s raised a number of concerns regarding the consistency of resource flows, with delays 

in the receipt of kits, porridge, food parcels, and funding. Administrative budgets are 

regarded as inadequate. The requirement for, and delays in, the annual renewal of contracts 

has also negatively impacted on delivery.  Furthermore, once a contract is signed there is no 
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guarantee that the department responsible will comply with the terms of the contract.  

Financial transfers are not made according to the stipulated time-frames, nor do all the 

stipulated funding amounts get deposited. The NPOs have questioned where the un-

transferred monies are located. Some NPOs accepted partial blame for delays in transfers 

owing to their weak resource mobilization and reporting skills. 

 

Some of the NPOs in KZN complained that businesses refuse to supply quotations for DSD 

as they claim not to be paid. The process of requisitioning supplies from DSD is also a 

problem as it involves approaching the district office, which forwards the request to the 

regional office, which responds to the district office.  This process can take between 2 and 4 

weeks.  

 

Monitoring and Supervision of Care Givers by NPOs 

The capacity of NPOs to monitor and supervise care givers varies.  The NPOs state that if a 

project manager is not firm, then care givers can take advantage of her/him.  Some care-

givers excuse their performance against their low stipends.  It is alleged that some NPOs 

practice nepotism and use the organizations to create employment for their relatives and 

friends.  It was strongly argued that “NPOs should be community organizations and not be 

‘Khumalo’s firm’”. 

 

Role of the NPO Board 

The role of the NPO Board is currently weak and requires strengthening through training. 

 

Lack of Recognition for NPOs and Care-Givers 

In the NPO workshop, NPOs questioned whether government acknowledged and valued 

their role.  A comment was: “It is nice for someone to say thank you!” They also raised 

concerns regarding a lack of a support system for them.   

 

Attempts to Address the Challenges within the Social Sector  

The following initiatives are underway to address the challenges in the social sector: 

 DoH and DSD are in the process of designing a single business planning, reporting, 

and M&E system for the HCBCW programme.  The goal is for NPOs to submit a 

single application form to an inter-governmental co-ordinating mechanism for 

approval.  There would also be a single data capturing and departmental reporting 

mechanism. DoH has proposed that there should be a central co-ordinating 

mechanism located in lead departments for the various social sector programmes.    
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 National and provincial departments are committed to phasing out differentiations in 

stipends and benefits 

 Inter departmental structures have been established to facilitate co-ordination 

through joint planning and target setting, and planning with municipalities in the social 

sector has just begun 

 Some NPO concerns have been addressed in KZN through the allocation of officials 

to address transport and the supply of kits and porridge 

 The Limpopo Department of Education is investigating the placement of ECD 

workers on PERSAL  

 The Department of Education is investigating the professionalisation of the ECD 

sector. 

 

However, the key challenge of the lack of clarity regarding the nature of ‘EPWP’ employment 

in the social sector and its relation to ‘mainstream’ employment is not being addressed. 

Assessment of the Potential to Create Work at the Required Scale in the Second Phase  

Growing the programme to scale 

Despite the numerous challenges facing the social sector, interviewees and workshop 

participants identified a variety of existing or new government programmes that could be 

regarded as social sector EPWP.  Their implementation, however, would be dependent on 

ensuring that the lessons from the first phase of the EPWP are absorbed into the design of 

the second phase.   

 

An extremely useful report on scaling up the EPWP social cluster was produced in May 2007 

by the Development Bank of Southern Africa (DBSA) and the Health Systems Trust (HST).  

Through an extensive review of the social sector and an in depth modelling exercise, 

programmes were identified and projections made of the possible employment creation and 

cost of scaling up the social sector.  The report proposed a range of new social sector 

EPWP programmes (see Table 5 below). 

 
Table 5:  Numbers of jobs that could be created in an extended list of EPWP job cadres 
(excluding current HCBC and ECD workers) 
Responsible 
Department 

Cadres suggested for 
further exploration 

Category of work 
cadres for which 
models were 
developed 

Jobs (for 
community 

workers) 

Total Jobs 
(jobs & 

supervisory 
staff) 

Cost R 
million 

(modeled 
total 

programme 
cost) 

Education School nutrition 
programme 

School nutrition 
workers 

102 372 107 788 4 438.0 

School sport coaches Sports coaches 25 593 26 980 478.6 
Maintenance of school School caretakers 51 186 53 954 621.2 
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Responsible 
Department 

Cadres suggested for 
further exploration 

Category of work 
cadres for which 
models were 
developed 

Jobs (for 
community 

workers) 

Total Jobs 
(jobs & 

supervisory 
staff) 

Cost R 
million 

(modeled 
total 

programme 
cost) 

Adult education Adult educators 46 210 48 679 525.4 
Teacher aids in special 
schools 

Special School 
Training Aide 

25 256 26 619 290.3 

Administrative support 
at school 

School clerks 46 480 46 515 478.6 

Social 
Development 

Youth workers Peer educators 33 371 36 953 470.0 
Child care workers     
Social Security Social Security 

workers 
26 772 29 620 374.4 

Agriculture Emergency Food Relief Food Security 
Workers 

50 162 55 466 2 746.7 

Health Nutrition advisors     
Voluntary Counseling & 
Testing (VCT) 

VCT counselors 
(facility based) 

21 545 22 879 349.9 

Directly Observed 
Therapy (DOTS) 

TB/DOTS 
adherence 
supporters 

23 695  
 

76 012 

 
 

1 248.7 
Lay Counselors Counseling and 

Treatment 
workers 

51 012 

Malaria Officers Malaria workers 1 305 
TOTAL 504 959 531 406 12 021.8

Source: DBSA/HRT, 2007. 
 
The DBSA/HST Report concludes that the total number of anticipated jobs created from its 

modeling exercise is 531 406 of which the majority 504 959 would be direct community-

based workers, the balance being mentoring and supervisory staff. The total cost is 

estimated at approximately R12 billion rand per annum, but this includes provision for 

substantial food security for the most vulnerable groups and comprehensive school feeding.  

This figure is based on a rationale which is built up using an array of spreadsheet models 

that have numerous variables, many of which could profoundly affect the total costs and 

number of jobs created.   

 

Interviewees and participants in the social sector workshops came up with a large number of 

suggestions for programmes to include in an scaled up social sector EPWP: 

 Home and Community Based Care Programme: There are volunteers on sites still 

not receiving stipends and there are geographical areas which are not yet covered. 

 Child & Youth Care Workers Programme: In the first phase of the EPWP, the ECD 

programme was constrained by the focus of the Children’s Act on the registration of 

ECD sites.  Chapter 5 and 6 of the new Children’s Act, however, expands the focus 

to include the registration of ECD programmes. There is an opportunity to 

incorporate ECD programmes into the second phase of the EPWP.  

  Lay Counsellors: Lay Counsellors are located at Voluntary Counselling and Testing 

(VCT) sites and currently earn approximately R 3000-00 per month.  Numbers could 
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be increased but there is no clear policy in place at this stage.  Lay counsellors could 

be based at health facilities and non-medical sites. 

 Social Crime Prevention: Could include community awareness, citizen arrest, 

probation assistance and referral centre programmes. The Bambanani youth 

programme is an existing initiative that could be integrated into the EPWP.  Career 

pathing should be explored. 

 Special Programmes for Vulnerable Groups:  

 Domestic violence through counselling and victim empowerment 

 People with disabilities, such as protective workshops 

 Older persons care and support 

 Youth development: For example there is a new project in KZN called Youth 

Ambassadors.  The beneficiaries earn R 1 200 per month.  The intention was to 

recruit 1000, but after 500 were identified the funds dried up.  The National Youth 

Service can also present opportunities through their skills initiatives in drivers’ 

licenses, leadership and IT skills.  

 Youth facilitators identifying children who are not at school and facilitating their re-

entry into the formal education system 

 Organisational Development Training: This would be focused on NPO capacity 

building and would target youth to be trained as NPO managers and assistants. 

 Training of Trainers’ Programme: The Prevention of Mother to Child Transmission 

Programme (PMCT) introduced a dual therapy programme and some of the CHBC 

workers were recruited to be trained as trainers.  This programme was stopped as 

the DoH did not want to recognize and remunerate these trainers at a higher level 

than the CHBC workers.  It could be revitalised. 

 NPO Site Mentors: Site mentors have been used in KwaZulu Natal to support lay 

counsellors through de-briefing.  This could be a considered a career progression for 

CHBC workers.  However, the position of site mentors has not proved popular as no 

transport funding is provided for them.  Site mentors earn R5000 per month. They 

are currently on the PERSAL system.  However, they are regarded as contract 

positions with no benefits attached.  The Labour Unions are querying this.   

 Pharmacy assistants  

 Directly Observed Treatment (DOTs) workers for Tuberculosis patients: Funding has 

been transferred to the relevant NPOs in the field to finance tracers (for defaulters) 

and supporters or DOTs workers (funding for a year). This programme could be 

expanded. 



 58

 Health Educators on HIV/AIDS: There is an existing cadre of health educators on 

HIV/AIDs that could be developed.  The DoH wants a single cadre of health workers, 

namely the HCBCs, who perform a multiple of tasks at entry level but is open to 

specialization at higher skills levels.  NQF Level 1 -3 are regarded by the DoH as 

generalists and NQF Level 4 is where health workers can branch out into specialist 

activities.  Examples of specialist health care givers are: nutrition, mental health and 

people with disabilities workers. 

 Treatment Literacy Workers 

 VCT Workers: Currently VCT workers are financed through a conditional grant and 

receive a higher stipend than HCBCWs. DoH questions this distinction arguing that 

they have a similar skills set. 

 Traditional Health Practitioners: There are more than 5000 traditional health 

practitioners in KZN.  The existing HCBC programme in the province has included 

traditional health practitioners.  Global Fund finances the training of 1800 of them.  

This market is complex with inconsistent data available, different traditional health 

practitioner associations and camps, and some that do not trust government. 

 Training in Children with Special Needs 

 ABET (need facilitators) 

 Masifundisane (readers – local libraries) 

 Training people responsible for renovations and building maintenance 

 Sports coaches 

 Food Gardens: Food Gardens is another programme that could be incorporated into 

the EPWP and expanded. It may overlap with the environmental sector.  The 

gardens should be for both subsistence and markets. 

 Social Grant Facilitators: Community members trained to facilitate access to ID 

documents, birth certificates etc. 

 Cleaners in Informal Settlements and Townships: Some of the NPO representatives 

motivated for stipended workers to be contracted to clean and monitor unsafe 

‘passages’ in informal settlements and townships. 

 Grass cutters: Community members could be recruited for malaria control 

programmes through the cutting of grasses to reduce the breeding of mosquitoes. 

Key Success Factors to Grow the Programme to Scale 

The key challenges described above need to be addressed, including management capacity 

at all levels, programme integration, and challenges with training. Most importantly, it 

appears that obtaining clarity regarding the social services delivery model would be a 

prerequisite to scaling up the social sector. This includes both the question of public service 
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employment versus the utilisation of NPOs as delivery agents, and the issue of the role of 

the EPWP. If the decision is to continue to use NPOs as delivery agents, then government 

will need to ensure sufficient resourcing of the NPOs to enable them to comply with the 

relevant labour legislation and programmes will need to be put in place to strengthen their 

management and administrative capacities. If NPOs will be required to manage programmes 

up to five times their current scale, they will need to develop structures and systems to 

formalize or rationalise themselves.  If this change in the NPOs is not assisted or supported, 

many will collapse.  Capacity will need to be created within the Board and management of 

NPOs. 

 

It was argued at the national EPWP social sector workshop that a broader financing 

mechanism is required for the second phase of the EPWP.  If it is decided to continue with 

the EPWP as a transition mechanism to formal employment, then a complementary 

financing mechanism has to be created to enable the absorption of the EPWP beneficiaries 

into longer-term formal employment.  

 

DSD proposed that there should be a discussion on the appropriate financing mechanism 

before a decision is taken on a conditional grant. A conditional grant is regarded as one 

financing option for EPWP.  Other options which were suggested included financing to a 

dedicated agency or the additional financing of existing programmes. DSD emphasized the 

importance of a financial mechanism which is appropriate for the social sector. 

 

Time required to take the programmes to scale 

Given the need to address the challenges within the social sector EPWP the consensus is 

that the scaling up of the programme should not be rushed, and that the necessary attention 

is given to developing the required implementation capacity. It is also felt that the process 

needs to be consultative to ensure that all role players are on board and that there is a clear 

understanding of the social sector of the EPWP.   

Targeting 

Targeting within the social sector EPWP has not been successful and is regarded as 

extremely difficult in a context of such high unemployment. Some target categories, such as 

women, are considered too broad and the target too easy to meet.  Other categories are 

considered inappropriate for specific sectors.  For example, an EPWP target has been set 

for people with disabilities (PWD), but the ECD programme in KZN has only included one 

PWD this far.  The problem has been that in ECD the care givers and practitioners must be 

active and PWDs may not cope with the work demands.  An attempt has been made to 
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achieve a balance in participation between youth and adults in the social sector EPWP.  A 

concern has been that some youth tend to leave ECD after receiving training as they find the 

wages too low and therefore targets are not met.   

 

The existing social sector EPWP is driven more by demand from NPOs that have capacity to 

access funds than a systematic approach to addressing poverty and unemployment.  Social 

sector departments have focused on volunteers and the under-employed at sites, and have 

still to target the broader pool of the unemployed. 

 

Targeting has been negatively impacted by practices of patronage and corruption. One 

interviewee said that: “The reality is that this targeting is not happening outside existing 

power relationships and patronage within any given locality.  EPWP implementation relies on 

the existing structures of leadership.”  A suggestion in one of the workshops was that 

recruitment into these programmes should be depoliticised through the utilisation of a 

technical mechanism like a national database of the indigent.  

Demand for work at different wages 

As described in the Second Economy Review, wage rates in the social sector are low 

compared to the other sectors. Although there is still demand for EPWP opportunities within 

communities, interviewees and workshop participants raised strong concerns with the 

current wage levels, especially regarding beneficiaries who receive as little as R500 per 

month.  Comments on the stipends during the interviews and at the workshops included: 

 “not enough, they are a joke 

 a shame 

 degrading – cannot share with anyone else what you are earning 

 too little – recommend a minimum of R2000 per month 

 placing people in a poverty trap 

 fine at R500 per month when part of a learnership, but not as a wage 

 contributing to poor self esteem 

 tantamount to secondary abuse 

 will not assist poverty alleviation if less than R40 per day as households cannot 

survive.  In reality a wage is given to an individual, but behind the individual is a 

family 

 not offering a better life, but a bitter life.” 

 

An even more serious problem was that some ECD practitioners are paid nothing. 
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It was recommended by NPOs that the stipend should be standardised and not be less than 

R1 500 per month to all cadres.  There should also be an annual increase in the stipends of 

those trapped at any level.  The national DoH proposed that stipends be costed differently to 

include benefits and annual increases.  This recommendation needs to be seen in the light 

of the broader social sector EPWP design issues raised earlier, and the fact that many social 

sectors workers are currently being employed on a long-term basis under ‘EPWP’ conditions 

of employment.  

Willingness of departments to participate in a financial mechanism 

DSD and DoH both welcome the possibility of dedicated EPWP funds, arguing that it could 

significantly strengthen their programmes. There are currently discussions within DoH 

regarding the future participation of the department in the EPWP, with programme managers 

wishing to participate and policy makers questioning participation.  However, it appears that 

if ring-fenced funding was to be made available for EPWP this debate would no longer be 

warranted. The reason given by the DoH was that a major detractor from participation in the 

current EPWP is the lack of funding and the concern that departmental budgets were being 

re-focused on job creation for individuals rather than quality services to the community.  

Additional funds would enable the department to do both. At provincial level it was clear that 

departments were willing to participate and that a conditional grant mechanism was the 

preferred mechanism. However, across the board it was argued that the design of the 

financing mechanism should be appropriate to the design of the social sector EPWP. 

 

4.2.2 Environmental Sector 

Research conducted 

Interviews and Site Visits 

The interviews and site visits carried out in the environmental sector are summarised in the 

table below. The table lists the programmes implemented per public body. Thus, although 

GSDM are not implementing any environmental sector programmes, there are 

environmental sector projects being implemented by other public bodies in the GSDM 

geographical area. 

 
Public Body Programme Interviewee(s) Site visit(s) Programmes included 

in DPW 2007/08 
monitoring report 

Limpopo 
FLM Working on Waste 

(the only 
environmental 
programme being 

Municipal Manager Apel Village No – is still at business 
plan stage, was 
previously run as a 
volunteer programme 
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Public Body Programme Interviewee(s) Site visit(s) Programmes included 
in DPW 2007/08 

monitoring report 
planned by FLM) with no remuneration.  

GSDM Not currently 
implementing any 
environmental 
programmes, no 
future plans yet   

LED Manager - No 

PLM On basis, of DPW 
monitoring report, not 
implementing any 
environmental 
programmes 

- - No 

Provincial 
Department of 
Economic Affairs, 
Environment and 
Tourism 

On basis, of DPW 
monitoring report, not 
implementing any 
environmental 
programmes  

 - Yes 

KZN 
HCLM Siyazenzela Working 

on Waste (the only 
environmental 
programme being 
implemented by FLM) 

Manager 
Economic 
Development 

Hibiscus 
Coast 

Exchange 
Site 

No – but contained in 
Hibiscus Coast report to 
provincial DoT, who are 
the provincial EPWP co-
ordinators  

UDM On basis, of DPW 
monitoring report, not 
implementing any 
environmental 
programmes  

- - No 

EMM On basis, of DPW 
monitoring report, not 
implementing any 
environmental 
programmes 

Manager: PMU - No 

KZN Department 
Agriculture and 
Environmental 
Affairs 

 Manager: EPWP 
Coordination 
 
Manager: Invasive 
Alien Plant 
Species Control 
Programme 

Cedara 
Clearing 
Project 

Yes 

KZN Ezemvelo 
Wildlife 

Invasive Alien Plant 
Control 

Conservation 
Partnership Project 
Manager 

- Yes under KZN DAEA 

National departments and agencies 
Agriculture (DoA) Comprehensive  

Agricultural Support 
Programme (CASP) 

Manager: CASP - Yes 

Environmental 
Affairs and 
Tourism (DEAT) 

Working on Tourism, 
Working on Waste, 
People and Parks, 
Working on the Coast, 
Sustainable land-
based livelihoods 

2x Deputy-director 
EPWP 
Environmental and 
Culture Sector 
Coordination 
 
Chief Director: 
Social 
Responsibility 
Programme 
 

- Yes 



 63

Public Body Programme Interviewee(s) Site visit(s) Programmes included 
in DPW 2007/08 

monitoring report 
South African 
National 
Biodiversity 
Institute (SANBI) 
(under DEAT) 

Greening the Nation Manager: Central 
Region and EPWP 
Greening Projects 

Greening of 
Burgersfort 

Yes, under DEAT 

Water Affairs and 
Forestry (DWAF) 

Working for Water  KZN Assistant 
Director 
Implementation 
and the Area 
Manager 

Coffin 
making 
factory 

Yes 

 Limpopo Regional 
Manager 

Working on 
woodlands 
pilot project 

Yes 

Working on Fire, 
Working for Water, 
Working for 
Conservation 

Strategic 
Operations 
Manager: ‘Working 
for’ programmes 

 Yes, where the 
programmes have started 

 DDG: Forestry -  No – new forestry 
programme planned, not 
yet being implemented 

DPW EPWP Director: 
Environmental 
Sector 

No N/A 

 

Workshops 

Two environmental workshops were held: 

a) Limpopo environmental sector coordinating meeting / workshop, attended by 

national, provincial, and municipal officials engaged in the environmental sector in 

the province 

b) National forestry development workshop organised by DWAF, attended by 

representatives of EPWP programmes run by DWAF. 

Desk-top Review 

The main source of data for the environmental sector desktop review was the DPW EPWP 

monitoring reports, including the validation spreadsheets which contain all projects which are 

submitted to DPW. A further valuable source of information was the September 2007 

Strategic Review of the Viability and Expansion of the EPWP Environment and Cultural 

Sector. Although the researchers requested reports during interviews, no other over-arching 

reports were made available.  

Results  

Assessment of the Implementation of the First Phase of the EPWP 

Progress 
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Based on the DPW 2007/08 fourth quarter report, in the 2007/08 financial year, the 

environmental sector of the EPWP spent R1, 302 bn. The sector created 119 034 work 

opportunities (5 307 250 persondays) in 2007/08. The average cost per work opportunity in 

2007/08 was R10 942 and the average cost per pesonday was R245.  

 

The original five-year target for the environmental sector was 200 000 work opportunities, 

and that target was surpassed during the third year of the programme.  

 

The Strategic Review of the Viability and Expansion of the EPWP Environment and Cultural 

Sector indicates expenditure levels of between 90% and 100% of budgets for most 

environmental sector programmes. The researchers compared expenditure for DWAF 

EPWP programmes in the DPW 2006/07 fourth quarter report against the figures in the 

DWAF 2006/2007 Annual Report and found what appear on the surface to be major 

discrepancies. The DPW report indicates expenditure of R291 million, whereas the DWAF 

Annual Report (pg 39) indicates combined expenditure of R510 million on the Working for 

Water and Working on Fire programmes. It is recommended that DPW investigate these 

discrepancies in more detail.  

 

The numbers of work opportunities created in the environmental sector during 2007/08 per 

geographical area are summarised in the table below. 

 

 

 

 

 

 

 

 

 

 

Geographical Area Persondays of work Number of work 

opportunities 

FLM 6664 116 

GSDM 75780 1220 

PLM 13734 829 

Limpopo 960309 22363 
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HCLM 3576 197 

UDM 63819 2083 

EMM 68574 1483 

KZN 1529999 35473 

Notes: 
1. Source: 2007/08 DPW EPWP 4’th Quarter Report, Annexures A-E 
2. The figures are not exclusive, e.g. the GSDM figures include the FLM figures, and the Limpopo 
figures include the GSDM figures as well as the figures from other district municipalities in the 
province.  
 

The average duration of environmental sector employment (persondays divided by work 

opportunities) in both KZN and Limpopo is 43 working days.  

Successes and challenges 

The key reasons for the performance level achieved and the main successes and challenges 

in the sector which arose in the interviews, workshops and site visits are described below. 

 

Successes and reasons for good performance 

 Creation of capacity for: 

o forward planning (Ezemvelo Wildlife indicated that they were able to complete 

their planning of projects for the following financial year by the end of the third 

quarter, so that they could conclude service provider agreements with the 

relevant provincial department to effect financial transfers immediately at the 

start of the new year) 

o programme management, project management and reporting 

(representatives of Working for Water stressed that they were able to 

successfully grow the programme because they increased this capacity in 

relation to growth targets) 

 The mainstreaming of EPWP management activities through including them in the 

key performance areas of relevant officials 

 The DEAT policy of requesting proposals for EPWP programmes and projects, which 

results in the harnessing of initiatives and ideas from outside DEAT 

 The DEAT policy of designing, funding and managing pilot programmes at municipal 

level with a view to handing them over to municipalities once they are proven, such 

as Working on Waste.  
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Case study: Hibiscus Coast Local Municipality “Food for Waste” Siyazenzela Programme 
 
Siyazenzela Programme is a community-based waste management programme falling under 
the environment and culture sector of the Expanded Public Works Programme (EPWP) in 
KwaZulu-Natal. Initially launched in the Hibiscus Coast Municipality in 12 April 2007, the 
programme allows the unemployed members of the public an opportunity to collect garbage in 
exchange for food parcels. 
 
The programme is of great benefit to under-serviced areas as the environment is kept clean, 
poverty is alleviated, hygiene is improved, less garbage is dumped in sensitive sites such as 
rivers and a better life is created for the undernourished poor. At least 50 shack dwellers in 
Masinenge are recipients of this programme, and in it’s first year of implementation it has proved 
to be greatly appreciated and has indeed changed people’s lives. As per the agreed pilot 
framework, beneficiaries work on a weekly basis and are remunerated with vegetable and food 
parcels on a bi-weekly basis. The food parcels are valued in excess of R40 and R250 
respectively. 
 
The KwaZulu-Natal Cabinet identified Hibiscus Coast, along with Msunduzi and eThekwini 
municipalities to pilot the concept. At Hibiscus Coast Local Municipality the project is 
implemented by the Department of Economic Development in partnership with the Cleansing 
and Maintenance Department. The EPWP unit of the provincial Department of Transport set 
aside R2 million to support the three municipalities to implement the programme. The funds 
were utilised to assist municipalities to plan, design and start with the implementation of the 
programme. 
 
The Siyazenzela Project is modeled on a pioneering waste collection project of Curitiba, in 
Brazil commonly known as ‘GARBAGE - THAT IS NOT GARBAGE’. In Brazil, the programme 
design is aimed at accessing communities without access to waste collection services. These 
communities are recruited to collect and deliver household waste to designated central depots 
for collection by the local authority in exchange for vegetables food parcels. The local authority 
then proceeds with the processing of the waste and stratifying it for recycling.  
 
At the exchange site at Masenenge Settlement, it was observed that the area does not have any 
municipal services apart from communal toilets situated at the perimeter of the make-shift 
informal settlement. With the introduction of the “Food for Waste” programme one can observe 
the cleanliness of the informal settlement, which is a unique feature for such a settlement. All 
the small streets and walk-ways throughout the settlement are kept clear of waste and black 
waste bags are provided to each shack dweller to keep their domestic waste until such time that 
the waste collection is done. Each beneficiary of the programme is assigned an area to collect 
waste and clean, which has resulted in a good relationship between the shack dwellers and the 
cleaners as the streets and walkways are kept clean. An exchange site has been established at 
the entrance of the informal settlement, where municipal waste collection truck pick up the 
waste and another truck provides the food parcels in exchange for the waste collected. The 
project is cross cutting in nature and entails social, economic and environmental components. 
The model has attracted great interest from municipalities experiencing similar service delivery 
challenges and it could be destined to be replicated across the country. 
 

 

 

 

 

Challenges and reasons for poor performance 

 Bureaucratic processes: The KZN Department of Agriculture and Environmental 

Affairs indicated that they eventually had to transfer funds to an external 
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implementing agent because of the internal processes to facilitate delivery. The 

process of licensing of additional landfill was identified as another example of 

bureaucratic challenges hampering progress in the EPWP waste management 

programme – the process to licence the one landfill within the municipality has 

already taken up 3 years to approve and is still pending.  

 Expanding the programme faster than the required management capacity (internal or 

external implementing agent) can be put in place, or not putting it in place at all (one 

of the interviewees indicated that their programme did not have the necessary human 

resource capacity to manage the projects, resulting in delays in projects) 

 Programmes being brought in for the sake of being able to report EPWP 

programmes (for example, the DoA Comprehensive  Agricultural Support Programme 

(CASP) does not meet the DPW definition of an EPWP programme described in 

Chapter 2 above) 

 Some of the environmental sector programmes have a substantial infrastructure 

component which is usually not implemented in terms of the Guidelines for the 

Implementation of Labour-intensive Infrastructure Projects under the EPWP (for 

example, it was indicated that Working on Tourism includes low-volume roads 

projects which are being implemented in terms of the Guidelines). The CASP 

programme supports recipients of the land reform process and in some cases the 

land owner provides labour to the programme. Where a service provider is procured, 

the current procurement conditions are not aligned to EPWP conditions. For example 

if boreholes have to be sunk, there are no EPWP conditions attached to the contract. 

 Many of the environmental programmes don’t have standard programme 

management procedures, and don’t have standard indicators which need to be 

measured and reported on (this was raised particularly by interviewees from DEAT 

and Agriculture) 

 In weaker programmes, management does not analyse monitoring reports and act on 

projects where the data indicates that expenditure levels differ from what should be 

expected, and management does not check the accuracy of reports before they are 

submitted to the sector coordinating department or to DPW. 

 

All but one of the interviewees raised the issue of difficulty in accessing training budget from 

DoL for the training of workers (the exception gave positive feedback regarding DoL-funded 

training and indicated that this was a result of a relationship which had been developed over 

time with the regional office).  The difficulty is that DoL funding approval processes are not 

aligned to EPWP project implementation timelines and lead in times to get projects going. 
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DoL budget control systems and management processes are cumbersome, with numerous 

checks and balances, which if not met, delay project implementation. For example, the 

interviewee from Ezemvelo Wildlife indicated that the programme pays for the training of 

workers itself due to the difficulty of obtaining DoL funding: “With the need to provide training 

prior to placement so workers can identify the right tree species to remove, the delayed 

training from DoL currently will cripple the project implementation.” According an interview 

from a provincial department running an invasive alien plant clearing programme: “DoL 

training is very inefficient and with the need to train workers on how to handle the tree felling 

hand tools, chainsaws and herbicide spraying equipment, projects would be further delayed 

whilst the approval process of DoL is running its natural course… Training coordinated by 

other funding agencies (DOL) delays the project implementation resulting in the department 

failing to utilise its own funding”. Similarly from interviewees from a national invasive alien 

plant clearing programme: “The training budget provided by the DOL delays implementation 

and impedes negatively on the implementation schedules…With the current training 

provided by DOL, it would take 6 months to train the beneficiaries and 1 month to prepare for 

project implementation. However if we were to use our own funding the lead in time is cut 

back by half”. 

Assessment of the Potential to Create Work at the Required Scale in the Second Phase  

Growing the programme to scale 

The table below provides an indication of the potential for scaling up environmental sector 

programmes on the basis of the interviews and workshops. Justifications for the figures are 

provided below the table. The 2007 Strategic Review of the Viability and Expansion of the 

EPWP Environment and Cultural Sector also highlighted a number of the national 

programmes listed in the table below as programmes that should be targeted for scaling up, 

on the grounds that they have good expenditure records and have relatively effective 

management processes and systems in place. However, it did caution that additional 

capacity would need to be put in place to enable successful expansion, and also identified a 

need for further strengthening of management processes and systems. 

 

 

 

Indications of the potential for scaling up in the environmental sector 

Programme Owner Programme Name Potential for employment 

increase (workers 

employed at any one time) 
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Programme Owner Programme Name Potential for employment 

increase (workers 

employed at any one time) 

Fetakgomo Local 

Municipality 

Working on Waste 2,500 (potential long-term 

employment) 

National Department of 

Agriculture 

CASP 5,000 (short-term work 

opportunities) 

KZN Ezemvelo Wildlife Invasive Alien Plants 

Control 

5,000 (short-term) 

DWAF Working for Water 21, 500 (short- term and 

long-term)  

DWAF Working on Fire 7, 300 (long-term) 

DWAF Working on Conservation 50, 500 (short-term) 

DWAF Working on Forestry 5, 000 (short and long term) 

DEAT Social Responsibility Figures awaited from DEAT 

DEAT Working for Wetlands Figures awaited from DEAT 

DEAT  Greening the Nation Figures awaited from DEAT 

DEAT Other Figures awaited from DEAT 

DEAT – SANBI Greening 5,000 (short-term) 

KZN DAEA Invasive Alien Plants 

Control 

5,000 (short and term long 

term) 

KZN DWAF – WFW Invasive Alien Plants 

Control 

5,000 (short and long term) 

Limpopo DWAF – WFW Invasive Alien Plants 

Control 

5,000 (short and long-term) 

Hibiscus Coast Municipality Siyazenzela “Working on 

Waste” 

2,000 (potential long-term 

employment) 

Note:  
1. The provincial and municipal figures are the views of officials interviewed in the provinces and 
municipalities, and not necessarily the views of the national programme managers.  
 

FLM decided on the 2,500 employment increase based on the projected expansion of the 

Working on Waste projects to four other villages in the local municipality. The current 

business plan incorporates these growth targets which are scheduled to commence after two 

years of the first project to be implemented in Apel as soon as the business plan is 

approved. 
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NDA CASP decided on the employment increase based on the demand for areas that are 

currently under serviced or are receiving poor service. The project expansion is mindful of 

growing too fast without the technical capacity both in project management and agricultural 

engineering which are currently scarce skills to obtain.  

 

KZN Ezemvelo decided on the employment increase based on the financial shortfall the 

alien invasive plant clearing programme is currently experiencing. The land area to be 

worked and the managerial project management is available. Of the land area currently 

being attended to with the available project budget, only 30% of the demand is being 

addressed. The increase in employment is adjusted to address critical areas that have been 

deferred as well as follow up on areas that have faster regeneration cycles to curb the re-

growth at earlier stages of regeneration. The programmes pay relatively lower wages to 

increase employment opportunities thus addressing the work demands. 

 

For DEAT SANBI, the growth is based on the demand for greening and multiple use 

concepts. The programme has budget limitations and has set stringent criteria for funding of 

current projects.  

 

KZN DAEA based their employment creation potential based on funding that gets depleted 

during the year, forcing some projects to suspend work operations halfway through the year 

and await the next funding cycle to resume operations. The limited funding currently creates 

“feast and famine” cycles for those dependent on the programmes for livelihood support. 

Capacity both at project management and administrative level (i.e. finance and procurement) 

will need to be increased to meet the expansion targets. 

 

KZN DWAF WFW expansion is based on the areas that require to be cleared and to spread 

the projects to other areas of the province identified as poverty-stricken. Due to budget 

limitations and the need to service the entire province, some projects accommodate higher 

numbers but limit the engagement period during the year. This results in some contractors 

being awarded a limited amount of contracts to spread the employment opportunities evenly. 

Some contractors end up getting 1 or two contracts annually which means they work for less 

than 3 months. 

 

Limpopo DWAF WFW figures are based on the catchments that have not been addressed. 

The current project budget address less than 3% of the land area. Coupled with the 

projected growth, project management as well as administrative management would also 

have to be increased.  
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Hbiscus Coast Municipality growth figures are based on areas that are scheduled to be 

serviced. The other areas that still have to be serviced, as per the planned roll out are likely 

to be deferred as increases in food process directly affect the budget. The current shortfall of 

budget to support the projects had to be revised twice and each time council had to identify 

other funding streams to keep the projects operational as food prices were increasing. 

 

National Working for Water (including working on Fire and Working on Conservation) Work 

growth figures are based on current demand to curb the spread of alien invasive plants and 

restore habitats.  

 

The national Environmental sector departments are already planning to scale up the sector 

and are currently making MTEF budgeting submissions in this regard.  

 

As indicated in the table above, a number of the environmental sector programmes involve 

work activities which lend themselves to long-term employment for workers. Unexpectedly, 

unlike in the social sector, this issue was not raised in the interviews and workshops. It is 

possible that, as the environmental sector programmes with potential for long-term 

employment grow, the issue of an appropriate legal framework for conditions of employment 

for long-term EPWP employment may become an issue.  

Time-scales for increasing scale  

Interviewees and workshop participants stressed that growth in the sector would have to be 

preceded by growth in project management and administrative capacity, so as to ensure the 

institutions implementing the programmes can cope with the work load and spend the 

additional budgets. For some programmes, expansion to a scale of 5 000 is beyond the 

current management capacity, and without an increase in project management and 

administrative capacity, only more modest increases of up to 2 000 are deemed feasible.  

Critical success factors and key capacity requirements for increasing scale 

Interviewees and workshop participants identified the development of programme, project 

management and administrative capacity as the key success factor in taking the 

environmental sector to scale, both in public bodies and amongst implementing agents. They 

also indicated that the perception of the duration of the EPWP should be revisited in order to 

provide for adequate institutional capacity. Defining the EPWP as a short to medium term 

program to curb unemployment may have sent the wrong signals about investing in the 

capacity and management processes required to manage the programme. 
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Feasibility of a labour intensity performance-based financial incentive 

The environmental sector has positive opinions on the wage incentive. The interviewee from 

DoA indicated that it would complement the CASP programme: “as a condition in some 

Provinces, CASP provides the materials and the land owners are supposed to provide 

labour. However, where materials are provided with no labour component, the project gets 

delayed, and this result in underperformance.” He indicated that the EPWP wage incentive 

could provide the labour costs in this programme.  

 

KZN DAEA and its implementing agents supported the wage incentive. According to an 

official from Ezemvelo Wildlife: “Within the land management responsibility area, currently 

the province can only address  35% of the demand, if 100% has to be addressed annually in 

all critical sensitive biodiversity and poverty nodes, this would triple the budget required”. 

The wage incentive is thus identified as a means to increase the current budget in order to 

meet the work load demands. 

 

An official from the WfW programme also indicated support for the wage incentive: “The 

Working for Water programme already identifies its programmes as in line to benefit from the 

wage incentive as the programme already spends in excess of 50% on wages”. DEAT also 

supports the wage incentive for all its programmes and have indicated from a response from 

the department “that in the event of wage incentives being introduced DEAT would aim to 

access such incentive and the systems and capacity are in place”. 

 

The only difference in opinion expressed on the wage incentive came from environmental 

sector officials in DPW who were of the opinion that there is a better funding mechanism: “as 

the sector is already labour intensive in nature, the wage incentive may not necessarily be 

an effective arrangement. It may be necessary to pool the funds to enable the sector to 

determine where the funds are to be allocated to, for example to meet government priority 

programmes. Another proposal will be to pool the resources and disburse them to the 

programmes that exhaust their funds during the course of the year”. 

Demand for work at different wage rates and feasibility of targeting particular 
population groups 

None of the interviewees indicated any difficulties in meeting targets for participation of 

women and youth.  
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4.2.3 Infrastructure sector 

Research conducted 

Interviews and Site Visits 

The interviews and site visits carried out in the infrastructure sector are summarised in the 

table below. Similarly to the environmental sector, the table below lists the programmes 

implemented per public body. Where no programmes are listed but projects are reported, the 

projects are part of normal infrastructure expenditure.  

 
Public Body Programme Interviewee(s) Site visit(s) Programmes / 

projects included in 
DPW 2007/08 

monitoring report 
Limpopo 
FLM  Technical Manager, 

Technical Services 
Division, Department 
of Development 
Planning

- No – not yet 
reporting projects to 
DPW 

GSDM Vuk’uphile EPWP Co-ordinator Four contractors 
in Sephaku 
Village 

Yes 

PLM MIG Manager EPWP and 
Manager PMU 

Water 
reticulation 
project and 
roads project 

Yes 

Roads Agency 
Limpopo 

Gundo Lashu, 
Vuk’uphile 

ILO Senior Technical 
Advisor 

Various roads 
projects 

Yes 

Limpopo 
Department of 
Transport 

Tsele Chueu Senior Manager 
EPWP 

  

Limpopo 
Department of 
Public Works 

Various Senior Manager: 
EPWP 

- Yes 

KZN 
HCLM  Manager: Roads 

(Directorate: Housing 
and Infrastructure) 

- No – not yet 
reporting projects to 
DPW 

UDM  Assistant Project 
Officer: PMU 

- No – not yet 
reporting projects to 
DPW 

EMM  Manager: PMU Water project 
(large contractor 
programme)

Yes 

DPW  2 x Technical Support 
Adivisors 

- N/A 

KZN 
Department of 
Transport 

Various, 
including 
Zibambele, ? 

Manager: EPWP - Yes 
General Manager: 
Strategic Planning 

- 

Manager: Road 
Infrastructure 

- 

National departments and agencies 
DWAF Sanitation Director: Sanitation 

Implementation and 
Support 

- Included in municipal 
reports 
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Public Body Programme Interviewee(s) Site visit(s) Programmes / 
projects included in 

DPW 2007/08 
monitoring report 

Water 
infrastructure 

DDG: National Water 
Resource 
Infrastructure 

- No – not yet 
reporting 

Water 
infrastructure 

Director: Water 
Services Policy and 
Strategy 

- Iincluded in 
municipal reports 

Dplg MIG 2 x Managers (MIG) - Yes – projects 
appear under 
municipalities 

DoT Road 
infrastructure 

Director: Infrastructure 
Network Management

- Yes - projects appear 
under provincial 

transport 
departments 

Director: Road 
Infrastucture 

- 

DPW EPWP National Technical 
Support Manager 

- N/A 

Chief Director: 
Infrastructure Sector 

- N/A 

ILO Technical Advisor - N/A 
ILO Senior Technical 
Advisor 

- N/A 

EPWSP  Infrastructure Sector 
Leader; 2 x technical 
advisors to KZN 
municipalities 

- N/A 

 

Workshops 

Four workshops were held for the infrastructure sector: 

a) DPW/DoT coordinating meeting workshop, attended by national DPW infrastructure 

sector coordinators, national DoT officials responsible for the provincial EPWP 

roads programmes, provincial EPWP coordinators, and representatives of 

provincial Transport departments 

b) KZN EPWP infrastructure co-ordinating meeting, chaired by KZN DoT, attended by 

provincial EPWP co-ordinator and representatives of several municipalities 

c) eThekwini workshop on large contractor pilot project, attended by consultants and 

eThekwini officials.  

d) Workshop with Road Agency Limpopo officials 

Desk-top Review 

The main sources of data for the infrastructure sector desktop review were the DPW EPWP 

quarterly monitoring reports and National Treasury reports on budgets and expenditure. 

Similarly to the environmental sector, although the researchers requested reports during 

interviews, no other over-arching reports specific to the infrastructure sector were made 

available.  
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Results  

Assessment of the Implementation of the First Phase of the EPWP 

Progress  

Based on the DPW 2007/08 fourth quarter report, in the 2007/08 financial year, the 

infrastructure sector of the EPWP spent R11,539 bn and created 251 271 (gross) work 

opportunities (17 897 680 persondays). The average cost per work opportunity was R45 924 

and the average cost per personday was R645.   

 

The original five-year target for the infrastructure sector was 750 000 work opportunities, and 

that target will be surpassed during the fifth year of the programme. 

 

The numbers of work opportunities created in the infrastructure sector during 2007/08 per 

geographical area are summarised in the table below. 

Geographical Area Persondays of work Number of work 

opportunities 

FLM 62 252 903 

GSDM 582 120 6 050 

PLM 438 860 5 813 

Limpopo 3 172 441 45 177 

HCLM 17 723 565 

UDM 583 033 10 877 

EMM 1 428 900 19 146 

KZN 8 549 103 135 884 

Notes: 
1. Source: 2007/08 DPW EPWP 4’th Quarter Report, Annexures A-E 
2. The figures are not exclusive.  
 

The average duration of infrastructure sector employment in KZN (persondays divided by 

work opportunities) is 63 working days, whereas the average duration of employment in 

Limpopo is 70 working days. 

  

Expenditure against budgets 

The researchers assumed that the “allocated project budget” column in the DPW EPWP 

monitoring reports is not an accurate reflection of annual budgets, because project budgets 

may be multiyear. The DPW EPWP reports were therefore not used as a source of data for 

assessing expenditure against budgets.  
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National Treasury produces information on expenditure versus conditional grants, based on 

analysing audited annual reports. At the time of writing this report, this information was 

available for the PIG for the 2006/07 and the 2007/08 financial years, but was only available 

for the MIG for the 2006/07 financial year. A summary of expenditure versus budget for the 

PIG and MIG by public body is provided in Table 6 below. 

 

Table 6  Expenditure of PIG and MIG grants 

Public body   2006/07     2007/08   
  Budget  Expenditure % expenditure Budget  Expenditure % expenditure 
FLM (MIG) 4733 4733 100%       
GSDM (MIG) 168647 168647 100%       
PLM (MIG) 77725 50925 66%       
Limpopo (MIG) 821265 700052 85%       
Limpopo (PIG) 729464 724231 99% 918470 918470 100%
HCLM (MIG) 8304 7831 94%       
UDM (MIG) 100360 100360 100%       
EMM (MIG) 304940 304940 100%       
KZN (MIG) 1262411 1219634 97%       
KZN (PIG) 870486 870486 100% 1298792 1298792 100%
National (MIG) 6265299 5661291 90%       
National (PIG) 6164025 6002188 97%       

Notes: 
1) Sources: DORA 2006, 2007; National Treasury Analysis of Annual Reports 
2) At the time of writing, data was not yet available for the MIG for 2007/2008 
3) All figures are in R’000 
 

Table 6 indicates that expenditure versus budget for the PIG and MIG is generally high, 

particularly for the PIG. This is not unique to these two provinces – the average expenditure 

against budget for the PIG for all provinces was 97% in both 2006/07 and 2007/08 (National 

Treasury, Analysis of Annual Reports). There a number of possible reasons why average 

expenditure against budget is higher for PIG than for MIG. One reason could be that 

provinces have better capacity (on average) for managing infrastructure expenditure than 

municipalities. The differences in governance arrangements for the two grants could be 

another reason. The PIG is not channelled through a national department – it forms an 

integral part of the infrastructure budgets of provincial government departments, whereas 

MIG funds have separate management processes and reporting arrangements to the 

‘normal’ municipal infrastructure budgets.  

 

National Treasury also produces data on municipal capital expenditure against capital 

budgets, based on monthly reports submitted by municipalities (Section 71 reports, available 

on the National Treasury website under MFMA).  This information was also only available for 

the 2006/07 financial year at the time of writing. A summary of expenditure versus capital 
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budgets by public body is provided in the Table 7 below.  For ease of reference, the 

percentage expenditure figures for the MIG have been added from the table above. 

 
Table 7  Municipal capital expenditure versus capital budgets (2006/07) 
Public 
body Capital Budget  Expenditure 

% 
expenditure 

MIG % 
expenditure 

FLM  N/A N/A - 100% 
GSDM  184141 227269 123% 100% 
PLM  375164 396244 106% 66% 
Limpopo all 1815978 1083327 60% 85% 
HCLM  70728 33052 47% 94% 
UDM  292222 129776 44% 100% 
EMM  2805796 2666426 95% 100% 
KZN all 5817679 4390885 75% 97% 
National  23319888 17823935 76% 90% 

Notes: 
1. Source of capital budget and expenditure data: S71 reports, MFMA section National Treasury 

website 
2. All figures are in R’000 
3. Limpopo and KZN figures are for all municipalities in each province 
4. “National” capital budget and expenditure is for the seven provinces for which data is available 
5. The National Treasury reports indicate that the bulk of municipal capital budgets consist of physical 

infrastructure items (although they also contain “assets” and “specialised vehicles”). 
 

Table 7 provides a different picture of expenditure capacity. Polokwane appears to be an 

outlier, with over-expenditure against its capital budget and under-expenditure against its 

MIG budget. The general trend appears to be lower capital expenditure rates than MIG 

expenditure rates, borne out by the total provincial and national figures (more than 20% 

lower for capital than for MIG for both KZN and Limpopo and nationally). HCLM and UDM in 

particular have much lower capital expenditure rates than MIG expenditure rates.  

 

It therefore appears likely that municipalities are allocating infrastructure expenditure to MIG 

budgets first, because they know that National Treasury may reduce their MIG allocations if 

they are not spent. This is not the case with the rest of their capital budgets, which are 

funded from own revenues or borrowing.  

 

However, there does not appear to be a difference between general capital expenditure 

levels and PIG expenditure levels at provincial level. According to the National Treasury 

Intergovernmental Fiscal Review 2007 (Ch8: p.110):  

“In 2006/07, provinces tabled budgets of R14,7 billion for capital. Capital budgets 

subsequently increased to R16,1 billion during the tabling of the adjustments budgets 

towards the end of the financial year. The preliminary expenditure outcomes show 

total provincial underspending of R411,7 million or 2,6 per cent of the total adjusted 

capital budgets.” 
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Labour-intensity 

For the purpose of this investigation, “labour-intensity” means the proportion of total 

expenditure (including payments to consulting engineers, but excluding internal 

departmental costs such as salaries of internal engineers and administrative staff) which is 

spent on wages. Reported “wages” are supposed to be payments to unskilled and semi-

skilled workers employed on EPWP projects (the interviews indicated that this is not always 

the case, and that payments to higher level workers are also sometimes included as “wages” 

in the reports submitted by public bodies).  

 

As indicated in Chapter Two, “labour-intensive” construction involves the use of appropriate 

technology in which labour is utilised, rather than machines, where technically and 

economically feasible. For any construction project, there are many possible choices of 

technology, with an associated possible range of labour intensity. Labour intensity can be 

increased in a number of ways. Some infrastructure designs are by their nature more labour-

intensive than others. For example, a stone masonry culvert (a small underground bridge to 

enable water to pass under a road) is more labour-intensive by design than a pre-cast 

concrete pipe culvert. In addition, as discussed in Chapter Two, labour intensity can be 

increased through the substitution of labour for machines in the construction process. For 

example, a team of workers can be used to excavate a trench using picks and shovels, as 

opposed to a using a mechanical excavator. 

 

The labour intensity which can be achieved without sacrificing cost and quality depends on 

the type of infrastructure being constructed. For example, it is possible to obtain higher 

levels of labour intensity in projects involving the construction of low-volume gravel roads 

than in projects involving the surfacing of urban streets. This is because labour can be 

substituted for machines in gravel road construction activities such as excavation, loading, 

unloading and spreading (ELUS). However, there are fewer ELUS activities in the surfacing 

of urban streets, and surfacing materials make up a high proportion of road surfacing project 

costs.  
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 Case study: eThekwini Metropolitan Municipality large contractor water pilot projects 
Ethekwini is experimenting with a programme to bundle a number of small labour-intensive projects implemented by 
small contractors into a single large contract managed by a large contractor. This lessons the project management 
burden on the municipality.  
 
Four large contractors (CIDB levels 7 to 9) were chosen and given 3-year contracts. Four emerging subcontractors 
(CIDB levels 1 – 4) were chosen for each of the large contractors. These small contractors were given 2½ year sub-
contracts under the large contractors. The large contractors were charged with the duty of turning the emerging 
contractors into contractors able to manage labour and plant and to improve their CIDB rating 2 to 3 notches. 
 
In the Dunkeld reservoir zone, work is being undertaken by the main contractor WBHO. Much rock was encountered 
while trenching, so the decision was made to excavate rocky areas by machine and to use labour to expose existing 
services (electrical and telephone cables and water house connections) and for laying the pipes. In areas with soil (little 
or no rock) labour was used for all the work. Work teams were 25 to 30 people, of which 4 are skilled.  

 
Typical mixed plant and labour teams in rocky areas 

 
Labour team excavating pipe trench in soft ground 

[Photo from Ninham Shand file] 
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DPW’s EPWP 4’th Quarter Reports: Annexures A-E for 2006/07 and 2007/08 were used to 

analyse labour intensity in the infrastructure sector. The reports contain sufficient information 

to carry out an analysis of labour intensity at provincial level, but do not contain the required 

information to carry out a similar analysis at municipal level. The following data was utilised 

for the provincial labour intensity analysis: 

 Annexure C2: reports per provincial government department per sector 

 Annexure E2: reports per provincial government programme per department per 

sector 

 The more detailed data on wage rates available in the 4’th Quarter Validation 

spreadsheet where DPW captures the underlying data for the Quarterly Reports. 

 

Annexure C2 provides reported expenditure on EPWP projects and calculated wages paid.  

Figure 4 below shows wages as percentage of total expenditure for the reporting provincial 

departments, the average for reporting national departments and municipalities, and the total 

national average. Figure 4 shows that labour intensity is strikingly higher in KZN and 

Limpopo than the other provinces, municipalities and the national average. This is due to the 

large contribution of road maintenance programmes (Zibambele for KZN DoT and Tsele 

Chueu for Limpopo Roads and Transport) to the KZN and Limpopo data. These roads 

maintenance programmes involve conventionally labour-intensive maintenance activities 

such as clearing side drains, filling pot-holes on gravel roads, bush-clearing and fencing4. 

According to the 4’th Quarter Reports, the labour intensity of Zibambele was 97% and the 

labour intensity of Tsele Chueu was 73% in 2007/08. 

 

Figure 5 below provides a more disaggregated picture of the labour intensity data for 

provincial departments (largely covering roads-related infrastructure), with the expenditure 

on maintenance programmes removed, and indicating labour intensity by some of the 

provincial programmes as well as by provincial departments. In particular, disaggregated 

data is provided for the Vuk’uphile and Gundo Lashu programmes which have involved 

intensive development of contractors and supervisory staff to be proficient in the 

management of labour-intensive construction. These programmes involve some capital 

projects in which labour has been substituted for machines in civil construction activities.  

 

 

 
                                                 
4 While these types of routine minor maintenance activities are highly labour-intensive, other types of 
maintenance, such as preventative maintenance, are much more materials and equipment intensive.  
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Figure 4 Wages as percentage of total expenditure in the infrastructure sector 
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Notes: 
1. Limpopo DoT and GP DPTRW did not report in 2006/07 
 

 

The total labour intensity (sum of wages paid divided by sum of expenditure) for the 

provincial departments depicted in Figure 5 (with maintenance programmes removed) was 

5% in 2006/07 and 7% in 2007/08. In comparison, the total labour intensity for the Vuk’uphile 

and Gundo Lashu programmes of these departments was 14% in 2006/07 and 12% in 

2007/085.  The data for the Vuk’uphile and Gundo Lashu programmes in Figure 5 implies a 

positive correlation between a high level of capacity building of contractors and supervisors 

for labour-intensive construction and high labour intensity6. 

 

                                                 
5 (The labour intensity figures for provincial departments include the figures for the provincial 
Vuk’uphile and Gundo Lashu programmes. However, because the more labour-intensive Vuk’uphile 
and Gundo Lashu programmes make up a small proportion of total reported EPWP expenditure by 
these departments (5% in 2007/08), they do not have a large effect on average labour intensity of the 
provincial departments’ expenditure.) 
6 Doubling the labour intensity translates into roughly twice as many persondays of employment per 
unit of expenditure. For example, Limpopo Vuk’uphile reported 3450 persondays per million 
expenditure in 2006/07, with a labour intensity of 16%, whereas Mpumalanga Roads and Transport 
reported 1638 persondays per million expenditure in 2006/07, with a labour intensity of 8%. 
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As illustrated in Figure 5, “KZN DoT without Zibambele” also has relatively high labour-

intensity (18% in 2006/07 and 11% in 2007/08). The interviews and site visits indicated that 

KZN DoT does not generally specify the use of labour rather than machines for ELUS 

construction activities, but it is allocating a large number of contracts to SMME contractors to 

carry out small works which have been designed to be labour-intensive, such as the in-situ 

construction of culverts (an interviewee from KZN DoT indicated that the department is 

allocating approximately 5 000 contracts to Vuk’uzakhe contractors per annum). The KZN 

DoT labour intensity indicates the potential impact of choosing appropriate designs of small 

works for labour-intensive construction by SMME contractors.  

 
 
Figure 5  Wages as percentage of total expenditure in the infrastructure sector (provincial 
roads maintenance programmes removed) 
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Notes: 

1. Interviews indicate that the marked decrease in labour intensity for Limpopo Gundo Lashu 
from 2006/2007 to 2007/2008 is due to a change from constructing gravel roads to surfacing 
existing roads. In comparison to gravel road construction, road surfacing projects have a very 
high materials content and have few construction activities where labour can replace 
machines. The relatively low labour intensity of Vuk’uphile EC may be due to similar reasons. 

2. GP DPTRW and Vukuphile NC did not report projects in 2006/07. 
 
 
 
 

-- Programmes with intensive practical training of 
supervisors and/or choice of appropriate technology 



 83

Successes and challenges 

The main successes and challenges in the sector and the key reasons for the performance 

level achieved are discussed below, based on the interviews, workshops and site visits. 

These results resonate with the findings of the desk-top study described above.  

 

Successes, progress and reasons for good performance 

The EPWSP has resulted in an increase in reporting of EPWP projects to DPW. A senior 

EPWSP interviewee indicated that: “I think our greatest value-add has been to increase the 

reporting… Many municipalities reported EPWP jobs for the first time due to our 

intervention…100 000 jobs have been reported in the 63 municipalities that we have 

supported over the last year….If we could extend our support programme to all 

municipalities, I think we could get 500 000 jobs per annum from the infrastructure sector 

alone.” 

  

Similarly, one of the DPW officials indicated that: “We have made a lot of progress with 

municipalities. The municipal numbers are increasing a lot. However, the labour intensity is 

too low. We have also made good progress with provincial roads, since Treasury earmarked 

funding to the provincial Transport departments for EPWP roads projects. We are also 

making good progress with the metros, eg Jhb – they are rapidly increasing the numbers of 

jobs created in the infrastructure sector. Some of them have dedicated EPWP units, and are 

requiring their various functional units to report on progress with implementation of the 

EPWP.”  

 

The national DoT interviewees were of the view that there were some notable provincial 

programmes: “Zibambele has been in the forefront, it has been a good success, has had 

good impact. Mpumalanga has good labour intensive projects – they have proved that small 

contractor development can work. KZN has also had some notable successes in terms of 

contractor development. Limpopo, through RAL, has also been successful.” 

 

Challenges and reasons for poor performance 

Labour-intensive construction and labour intensity 

The same EPWSP interviewee (an engineer) who described the success of the EPWSP in 

increasing reporting also indicated that there is a problem with the labour intensity of 

reported projects: “Most of the projects could be a lot more labour-intensive. I think only 

about 20% of the potential job creation from the use of labour-intensive methods is currently 

being captured, because a lot of the activities which could be done by hand are not being 

done by hand.”  He indicated that the DPW Guidelines for the Implementation of Labour-
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Case study: water reticulation in Bapeding village, Polokwane 
The job entails laying about 18 km of pipe. Despite the ground being soft enough to be excavated by 
pick-and-shovel labour teams, trenching is by mechanical excavator.  
 

 
 

intensive Infrastructure Projects under the EPWP, referred to in the PIG and MIG conditions, 

are generally not being utilised as intended: “I would estimate that the guidelines are being 

used properly on less than 5 out of 10 of the projects that they should be used on. For 

Vuk’uphile projects, this goes up to 7 out of 10.” These views were supported by the EPWSP 

technical advisors deployed in KZN, who indicated that: “We have made limited progress. 

There is a great reluctance to comply with EPWP conditions. [People in municipalities] do 

not understand the conditionality of MIG funding.” This is borne out by the following 

comment from one of the municipal interviewees: “MIG conditions need to be elaborated 

further. At various meetings we are told different percentages that must go to EPWP. We 

have not seen the DORA conditions. We don't calculate the % labour, but we do collect data 

for the EPWP reports.” 

 

 

The views of the EPWSP interviewees were echoed by the ILO support programme 

interviewees: “In technical terms, success has been limited. There is still a great deal of 

resistance from politicians and officials regarding labour-intensive methods: the usual 

prejudices about quality, time and cost. The EPWP has been less successful than 

anticipated in terms of reorientation of infrastructure capital expenditure to be more labour-

intensive. The resistance to labour-intensive methods is very strong. Generally, there is no 

realisation in SA that labour-intensive methods can be efficient and effective. Labour-

intensive infrastructure projects are generally seen as social projects rather than proper 

infrastructure projects.”  Similarly to the EPWSP interviewee quoted above, it was indicated 
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that: “I think we are currently only capturing about 20% of the potential job creation in the 

roads sector, because the work is generally not being done very labour intensively.”  

 

The senior EPWSP interviewee indicated that the guidelines are often included in tender and 

contract documentation, but that: “Consulting engineers often ignore the guidelines. 

Ultimately, responsibility for this lies with the clients – if they don’t enforce things on the 

consultants, it won’t happen. We haven’t found much resistance from municipalities to using 

the tender and design guidelines. The problem is that the municipalities rely on the 

consultants who often ignore the guidelines. There is still strong prejudice against the use of 

labour-intensive methods in consulting firms. Maybe we need an EPWP-accreditation 

system for consulting engineers.”  A senior manager from Limpopo DPW also had strong 

views about the performance of consulting engineers on EPWP projects in the province: 

“they generally ignored MIG and PIG rules about implementation of the EPWP; they were 

not EPWP qualified; they produced generally poor designs (ignored the drainage 

requirements of roads); provided poor supervision of contractors; and hence work produced 

was, in general, so poor as to require reconstruction. No environmental impact assessments 

were done. Money has been wasted on poor projects.” One interviewee gave the following 

reason for the lack of management of consulting engineers by client bodies: ”There is too 

much political interference so it is impossible to discipline rogue contractors or consultants 

that do not deliver.” 

 

Participants in the national infrastructure sector workshop and several other interviewees 

indicated that enforcement of the PIG and MIG EPWP conditions has been a problem. For 

example, the dplg interviewees indicated that: “The consultants and municipal staff don’t 

enforce the EPWP tender and design guidelines. This is due to a lack of contract 

management abilities, combined with a lack of understanding of what EPWP projects should 

look like.”  Furthermore, the national DoT representatives indicated that enforcement of 

EPWP conditions has also been a problem with the provincial roads ‘scaling up’ grant: 

“When money gets down to those authorities, they decide what to do with it. Conditions are 

set at national level, then money is transferred to the provincial treasuries, and provincial 

treasuries don’t inform the provincial departments about the conditions. Some of the scaling 

up money has been used by provinces for higher volume roads, and this wasn’t supposed to 

happen. Some of the lower volume roads have been done machine intensively too.”  

 

The senior official from Limpopo DPW linked the lack of compliance to the PIG and MIG 

conditions to the decentralised institutional arrangements for the EPWP: “The Department of 

Public Works has no jurisdiction over other autonomous departments so co-ordination and 
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integration by DPW are very difficult or impossible. Most departments hold compliance in 

disdain, as it is seen as an unnecessary complication and in addition, they just do not have 

the skills to implement labour-intensive projects. Even Treasury does not insist on 

compliance with MIG, PIG or EPWP conditions. Most projects end up being 10% labour-

intensive and 90% business as usual.” 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

However, a DPW official took a more sanguine view on the labour intensity issue: “People 

are gradually changing over to using the guidelines. There is a better understanding of the 

EPWP due to the guidelines. Training on the guidelines and the NQF EPWP training for 

officials and consultants’ and contractors’ staff is still happening. We are advising public 

bodies to enforce the training requirements in the guidelines for consultants’ and contractors’ 

staff.  On a scale of 1-10, I think we are currently at about 5 in terms of getting everyone to 

use the guidelines properly.” However, he also indicated that enforcement of the guidelines 

is problematic: “I think that the EPWP guidelines are generally being used in the contract 

documentation. However, I think the problem is a lack of capacity in municipalities to enforce 

the contract documentation on site, and a lack of effort by the supervising consulting 

engineers to do this as well. There is a lack of capacity in the public bodies to manage the 

consulting engineers. Many of the consulting engineers are very cynical about the EPWP.”  

 

Case study: road construction, Polokwane 
This is an ‘EPWP’ project, but all evidence shows it to be a normal plant-based job. Vehicle tracks are 
evidence of excavation by machine.  
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The DPW official was also of the view that: “the phenomenon of decreasing labour intensity 

is a problem with the way in which projects are being reported. It is because the Monitoring 

and Evaluation section in the EPWP unit is accepting reports from some government bodies 

in which they include conventional infrastructure projects, and that is bringing down the 

average labour intensity.” This view was supported by an interviewee from the EPWSP: “The 

huge focus on reporting has probably been the worst thing that has happened. It has 

resulted in a focus on ‘getting the jobs’ and a drop in quality. At the end of every quarter an 

EPWP army goes out to harass people for reports. The issue of labour intensity has been 

completely lost. At the moment, about 80% of the support effort is going into the reporting 

issue, not proper support for LI construction.” One of the participants in the infrastructure 

sector workshop with provincial EPWP co-ordinators and provincial DoT officials commented 

succinctly that: “We need to avoid chasing numbers in EPWP2.”  

 

However, one government official offered an alternative view on this issue – he argued that 

getting municipalities to start reporting is a way of getting access to municipalities - a starting 

point for engagement with them. There may merit to this argument. For example, the 

interviewee at FLM, which is not yet reporting any EPWP projects indicated simply that “We 

don't do EPWP at present.”  

 

The ILO interviewees stressed weaknesses with the NQF qualifications for labour-intensive 

construction as one of the major causes of the disappointing labour intensity levels: “In 

general quite a lot of training for labour-intensive construction has been done. However, 

often the service providers providing the NQF training for labour-intensive construction don’t 

have enough practical experience to train properly.” And: “There is not enough practical 

training in the NQF labour-intensive training courses. The theoretical material for NQF level 

5 is OK, but the way in which it is being delivered is often not effective. It is sorely lacking a 

practical on-site component. The same criticism applies to the Level 2 and 4 training 

materials. There is a self-reinforcing cycle – inadequate training leading to inadequate 

efficiency and effectiveness, which reinforces prejudices about labour-intensive methods.”  

 

Many of the government interviewees mentioned prejudices about labour intensive 

construction as one of the major challenges in the EPWP. For example, a DoT interviewee 

revealed that: “One senior official told us that we need to make a decision – either to hand 

out money to people or to build good quality cost-effective infrastructure, we can’t do both.”  

 

Some of the government interviewees inadvertently revealed some of the subtle underlying 

prejudices about labour-intensive construction methods. For example, one of the dplg 
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interviewees commented that: “In Gauteng, the provincial MIG manager says that they use 

labour-intensive methods, but don’t use the EPWP tender and design guidelines, because 

that would result in too high costs and poor quality.” 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 
Case study: Elias Motsoaledi Local Municipality in Sekhukhune District 

A group of water projects in Sephaku village, part of the Legolaleng Regional Water 
Scheme, were based on the Vuk’uphile approach where contractors are trained in stages 
with practical construction between. Four emerging contractors are installing water 
reticulation systems using 110 mm and 75 mm uPVC pipes and HDPE house connections 
with water meters and a standpipe on each stand. All the work is done by labour on task 
basis, with no plant in use. 
 
A labour dispute is in progress over soil conditions and the wage rate (R60 per task) and 
few labourers are on site.  
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Many officials perceive a trade-off between onerous delivery targets to meet by 2014 and the 

use of labour intensive methods, and indicate that the delivery targets outweigh the use of 

labour-intensive methods in the trade-off. For example, one of the national government 

interviewees indicated that: “There has been a fair amount of success with respect to 

employment creation, but most employment is temporary. Labour-intensive projects are slow 

– that could be the reason why labour intensity has been going down. Government has tight 

delivery targets to meet, if municipalities were to satisfy EPWP targets, they would not meet 

their delivery targets, because labour-intensive methods are so slow.”  Another official 

indicated that: “Most provinces and municipalities are now just focusing on getting the work 

done to meet the delivery targets. There are very ambitious delivery targets for water and 

sanitation for 2014. People are wary to use labour-intensive methods. There is a view that it 

will delay delivery, and it means extra work for people when they are just focusing on 

meeting the delivery targets. It is likely that [my department] would oppose a stronger 

emphasis on labour-intensive construction in municipal infrastructure service delivery under 

the EPWP, because of the need to meet the 2014 delivery targets.”  Another senior official 

indicated that: “I am pushing for much more labour-intensive methods to be used… We may 

have to look at stretching our time lines for construction projects to enable the use of labour 

intensive methods. Maybe we must sit with other departments to look at the timeframes. 

Now we are in a big rush to build with very tight timeframes….Maybe we need to weigh up 

delivery against the use of labour intensive methods.”  One of the municipal interviewees 

indicated that “Compliance with MIG and EPWP conditions is a huge challenge. There is 

often reduced compliance due to time pressures (labour intensive construction is slow).” 

 

Generally, interviewees indicated that demand outstripped supply for work opportunities on 

labour-intensive infrastructure projects.  

 

Expanding good practice 

Several interviewees indicated that KZN and Limpopo are the leading provinces in terms of 

the EPWP. However, it was indicated that there is a general unwillingness for other 

provinces to learn from these two provinces. For example, one of the government officials 

involved in the management of the provincial roads upscaling programme indicated that: 

“Provinces were allowed to use the scaling up money for maintenance (most proposed 

fencing and grass cutting), but there has not been much innovation in practice. There has 

not been much appetite for replicating Zibambele.” 
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Support programmes 

Interviewees from the EPWSP report difficulties and challenges gaining the trust and 

cooperation of municipalities. There was also an indication that the support personnel are 

often too widely spread: “The support has to be given very quickly, there is often not enough 

time to do things properly.” 

 

ILO interviewees expressed reservations about the effectiveness of their own support 

programme:  “The ILO support team in national DPW has not been used effectively. We 

have been asked to do lots of different things, and we have not focused on using our core 

abilities – developing capacity for efficient labour-intensive construction.” 

 

Lack of capacity  

Lack of capacity was also identified as a major challenge by the ILO interviewees: “There is 

inadequate technical capacity at all levels. At lower tiers this is more acute. At municipal 

level there is often a complete lack of technical personnel…Mentors that have been 

appointed by national DPW to mentor the Vuk’uphile contractors are often not very 

conversant in labour-intensive methods.“ 

 

Similarly, an EPWSP interviewee commented that the lack of capacity “causes a dilemma for 

us as a support team, because there is often no-one for us to transfer knowledge to. If we 

were to withdraw from some of the smaller municipalities that we are supporting, the EPWP 

will come to a halt. Provincial authorities have found it difficult to manage labour intensive 

projects – they don’t have the staff and skills to ensure that it is done properly.” 

 

The interviewee in the UDM indicated that Ugu’s ability to handle more work is limited by its 

staff numbers. He recommended that expansion of the programme should be “slow and 

controlled so that standards can be monitored and people [internal staff] can be trained, 

evaluated and re-trained.” Similarly, an interviewee at PLM indicated that: “We use the ILO 

people to check contract documents, etc for us. We have no engineers now. Municipalities 

need technical help. DWAF gives some advice but not on a day-to-day basis. Emerging 

consultants are also under capacitated.” 

 

An interviewee from KZN DoT also indicated that: “Municipal capacity is low and planning 

skills are poor.” The EPWSP technical advisors commented that: “Municipalities are not 

staffed with competent people [for the EPWP] – this situation is unlikely to change in the 

near future.”  
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Capacity was also raised as an issue at national level. DoT interviewees indicated that: “The 

role that DoT is playing [in the management of the provincial roads upscaling funds, which 

should be carried out in accordance with the EPWP) is inadequate, but DoT is currently not 

capacitated to play a stronger role. DoT relies heavily on DPW.“ Similarly, the dplg 

interviewees indicated that “dplg doesn’t engage directly with municipalities about the 

EPWP, it only engages with them through the provincial departments of local government.  

The EPWP is not an agenda item of MIG meetings. It is not generally an issue that is being 

engaged with by provincial MIG people – because other people (DPW) have the job of doing 

this. In the Limpopo provincial MIG meetings, there are reports on the EPWP, but not in the 

Gauteng or Northern Cape MIG meetings.”  

 

Political will 

Government officials in particular raised the issue of a lack of political will to drive the 

reorientation of provincial and municipal infrastructure expenditure as a key challenge. This 

issue was particularly strongly raised at the workshop with provincial EPWP co-ordinators 

and provincial DoT officials. Comments included:  

 “The problem is a lack of political will.”  

 “Political support is zero.”  

 “The key issue has been a lack of political support. If there could have been the 

same level of political support in other provinces as there was in KZN, then the 

programme would have been much more successful. There hasn’t been enough 

drive from the Presidency either. Officials find all sorts of reasons why they can’t 

implement the EPWP – and politicians don’t provide a clear drive to overcome this.” 

 “There needs to be buy-in from political heads.” 

 

The senior official from Limpopo DPW put it simply: “Once the political will is there, it should 

not take long to implement [increasing the scale of employment creation in the infrastructure 

sector].” 

 

Training of workers 

Similarly to the environmental sector, almost all the interviewees in the infrastructure sector 

raised concerns regarding the DoL-funded training for workers, indicating that the quality, 

effectiveness and availability of this training is problematic. One of the key difficulties seems 

to have been co-ordinating the timing of the training with short duration infrastructure 

projects. Comments regarding the short-term training included:  
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 “In previous years the DoL failed us (with regard to training). This year we budgeted 

something for training for every project.”  

 “DoL training funding and providing training providers does not work”  

 "Training service providers lagged far behind implementation of construction, so very 

little training was actually done.”  

 “If funding from DoL could be better coordinated with construction, then increased 

funding could certainly be used". 

 “Training funding from DoL is an on-going problem. Training needs to be part of the 

construction planning programme.” 

 “Training must be reviewed: short projects need people to be trained in construction 

or maintenance skills at the start of every contract.”  

 “Funding of training through DoL is no good – there must be a better way. This 

requires urgent attention.”  

 “Training funding is a major problem. We cannot access DoL funding in less than two 

years. We have been using part of project funding for training, but this means less 

funds available for construction.” 

 

Interviewees were generally more positive about longer term learnerships, although there 

was also some criticism of the learnerships (for contractors and for supervisors): “…[the 

learnerships] have generally not worked, largely due to lack of planning and integration of 

training with construction.”  

 

Concerns were also raid with regards to the sustainability of some of the training in the 

infrastructure sector: “Most rural projects have no viable exit strategy – people are trained in 

some construction skills, but these skills cannot be used except on another construction 

project which may be years away. In urban or peri-urban areas the construction skills are 

transferable to other construction jobs like housing, which may be on-going. Training has 

been broadened where possible to include skills like masonry and concrete work, but rural 

gravel roads have little call for such skills and its training.” 

Assessment of the Potential to Create Work at the Required Scale in the Second Phase  

Growing the programme to scale 

A senior DPW interviewee was positive about the potential for increasing the scale of 

employment creation in the infrastructure sector: “If there were a concerted effort to push the 

guidelines, then there could still be a big increase in employment creation in the 

infrastructure sector. II think that the biggest potential for scaling up in the infrastructure 

sector is in municipalities and provincial roads. There could be more [KZN road maintenance 
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lengthman system] Zibambele type programmes which could create many more jobs. For 

example, there could be a similar programme as big as Zibambele in the Eastern Cape. We 

have already helped Eastern Cape to set up a small version of Zibambele, and they and we 

plan to expand it. An EPWP fund would help a lot in this regard.” Other government officials 

also highlighted the potential for expanding employment creation in the maintenance and 

operation of municipal infrastructure.  

 

Senior interviewees from the KZN Department of Transport were also very positive about the 

potential for increasing scale: “Both construction and maintenance have great scope for 

expansion. Construction feeds into maintenance and uses similar skills and if carefully 

organised can ensure life-time jobs for some.”   

 

In addition to increasing labour intensity, there also appears to be potential for increasing the 

scale of employment in the infrastructure sector by bringing more municipalities into the 

programme. For example, the manager for roads in HCLM indicated that: “We do not fall 

under the EPWP at present”.  

Feasibility of a labour intensity performance-based financial incentive 

Some of the infrastructure sector officials who were interviewed at national level expressed 

scepticism about the proposed financial incentive for increasing labour intensity. For 

example, a dplg interviewee indicated that “I think the proposed fiscal mechanism is very 

simple. But I don’t think we will be able to increase labour intensity much in capital 

expenditure. If the fiscal mechanism can also be used to fund maintenance and operations 

then there could be much larger opportunities for EPWP job creation. However, 

municipalities often already have enough on their hands, and they may not go for additional 

money. Bigger municipalities will have the skills and people to go for funding for EPWP 

operations and maintenance projects. However the metros may not go for it, because they 

generally have enough money, and have big O&M contracts in place. Middle-size 

municipalities like Polokwane might go for it. The smaller municipalities can’t even handle 

the MIG, they won’t be up to the EPWP grant. They can’t even submit financial statements, 

let alone produce audits of labour intensity for the EPWP fiscal mechanism.”  

 

Cautious views were expressed regarding the proposed incentive at the workshop of 

provincial EPWP co-ordinators and representatives of provincial transport departments. 

However, one of the provincial DoT representatives was particularly scathing about the 

incentive: “Departments won’t apply for funding, because they see the EPWP as a 

nuisance.” Mixed views were also obtained from the interviews with provincial DoT and DPW 
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officials in KZN and Limpopo. Senior officials from KZN DoT indicated that they would 

participate in the incentive and do the necessary work to be able to provide audited evidence 

of past expenditure on wages. Officials at the KZN infrastructure sector workshop were also 

positive, and indicated that they would be able to obtain contractor’s payrolls to provide 

evidence of EPWP employment. However, a senior official from Limpopo DPW emphatically 

rejected the notion of the financial incentive.   

 

However, most of the interviewees in the target municipalities indicated that they would 

respond positively to a performance-based incentive. For example, the interviewee from 

UDM indicated that they keep full records and would be able to provide audited evidence of 

past expenditure on wages. He also indicated that Ugu would respond by increasing labour 

intensity: “We would try to increase the labour content. For example, VIPs (toilets) are 

precast and then transported to site. We would use local labour, local materials and extra 

training to ensure standards are met so that building materials could be locally 

manufactured.” The interviewee from HCLM also indicated that they would wish to access an 

EPWP wage incentive fund and that “it is very likely that the systems [to provide evidence of 

audited expenditure on wages] will be put into place if it means additional funding.” 

Critical success factors 

The ILO interviewees identified a number of critical success factors for employment creation 

in the infrastructure sector to be taken to a greater scale: 

 “There would need to be a ‘centre of excellence’ or some way of demonstrating 

proper LI construction, some way of setting the standard. One answer might be to 

send people to other countries for training, where labour-intensive construction is 

really done rigorously”. 

 “Labour-intensive construction needs to be pursued as a science and engineering 

project, not as a social project.”  

 “The NQF training courses need to be revisited. They are not openly available – I 

struggled to get a copy of them. Training services have been privatised.”  

 “The tender and design guidelines need to be more detailed and rigorous. The 

guidelines are currently too cryptic. For actual implementation, we need much more 

detailed guidelines. For example, where is a standard EPWP contract document?”  

 The NQF training courses for labour-intensive construction need to be revisited to 

include a strong on-site practical component.”  

 

These success factors were also all stressed by provincial officials during the workshop with 

provincial EPWP co-ordinators and representatives of provincial transport departments. A 
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provincial government interviewee described his view of the reasons for the success of 

RAL’s Gundo Lashu programme: “The success of the Gundo Lashu programme is due to the 

processes followed in training the relevant stakeholders. Twenty four contractors and six 

consultants underwent theoretical and practical training during a period of six months, mostly 

in Lesotho. A set of trial projects, followed by a set of standard projects were given to the 

contractors to grant them the practical experience in tendering and construction. Thereafter 

they entered the open market (although there were no other trained contractors to compete) 

to further develop their skills.”  

 

In addition, a DPW interviewee indicated that the best way of addressing the challenges is to 

provide increased hands-on support to the municipalities and provincial infrastructure 

departments: “One thing which we find works quite well is to sign letters of intent, including 

targets, with the public bodies to which we are providing support.”  An interviewee in the 

KZN Department of Transport also indicated that: “Technical support for municipalities is 

essential, they often need hands-on help. Monitoring is essential for all MIG and PIG 

projects to see that EPWP conditions are met.” Several EPWSP interviewees also indicated 

that there needs to be stronger programme management of the infrastructure sector of the 

EPWP by setting targets with individual provincial departments and municipalities, 

monitoring progress against these targets using the EPWSP MIS, and reporting progress to 

provincial and municipal leadership.   

 

This requires a process of building relationships with provinces and municipalities: “When we 

started, municipalities were not applying the guidelines. There was also confusion that if they 

weren’t doing everything (guidelines, trained consultants and contractors), then they couldn’t 

do anything. Things improved when we got municipalities to understand that they can 

develop the EPWP incrementally. We started by trying to get the local leadership on board. 

The support team then gives the municipality a score-card. Then municipality then comes 

with a letter of intent with targets and a request for support from DPW. The support team 

then gets a project list from the municipality. Then they get the municipality to agree which 

ones should be EPWP. Then we get municipalities to agree on labour content, we monitor, 

then report back to municipalities. There should then be a review process with municipal 

managers and politicians. It is very important to get the top managers involved. If we don’t 

get the support of the top people, then we just end up harassing people.” 
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Demand for work at different wage rates and feasibility of targeting particular 

population groups 

The interviewees confirmed the indication in the DPW monitoring reports that there is wide 

variation in the wage rates paid to unskilled labour on infrastructure sector projects. One of 

the municipal interviewees responded that: “There are no problems with the wages if 

projects are in isolation – but when other projects at other wage levels are nearby, then it is 

a big problem. Uniform wage rates across the municipality are being discussed at present.” 

 

All the interviewees indicated that there is no shortage of demand for work at the wage rates 

currently being paid. However, one of the EPWSP interviewees indicated that “on site, 

workers argue a lot, there are strikes, which makes the management of highly labour-

intensive projects difficult. It makes me question whether people are hungry enough for 

work.” One of the interviewees in KZN indicated that recent increased in food prices are 

putting upward pressure on wages.  

 

None of the interviewees indicated any difficulties in meeting targets for participation of 

women and youth. However, one interviewee indicated that: “Targets for youth easy to meet 

but very difficult to manage – they want the wage but not the work, they complain about how 

hard the work is, take no responsibility, and strike too often. Targets for women are generally 

OK and they work hard and well, but in some areas there are only grannies left. We then 

have to talk with the community and get permission to bus workers in from other areas.” 

 

4.2.4 Financial and Auditing  

The following interviews were carried out with the specific aim of assessing the feasibility of 

the proposed financial mechanism for the second phase of the EPWP: 

 Manager: Officer of the Auditor General, Pretoria 

 Economic Development Manager: Hibiscus Coast Municipality 

 Manager: KZN Treasury 

 Acting Head of Department: Limpopo Treasury 

 EPWP Coordinator: Limpopo 

 

All of the interviewees were of the view that the proposed mechanism could work. Both 

provincial Treasury representatives indicated that they would encourage departments to 

access the mechanism and to meet the reporting requirements. They also indicated that they 

would put in place additional capacity to meet these requirements if necessary. However, at 

this early stage in the process one of the Treasury officials already had his eye on the 
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possibility of utilising the mechanism to reduce pressure elsewhere in the provincial budget: 

“As Treasury we would welcome the additional flow of funds even if it is for a specific 

purpose as it alleviates the pressure on the departmental budgets, which as a result has a 

positive impact on treasury funds. So we would assist in the process as much as possible to 

ensure that departments produce the necessary evidence.” 

 

The danger of additional funding being offset by reduced budgets elsewhere was also raised 

by National DoT interviewees: “Also, some provincial treasuries gave the provincial roads 

departments less roads money – the scaling up grant was used to replace equitable share 

money which had previously been allocated to roads, and that money was reallocated to 

other priorities.”  They also warned that the conditions attached to additional funding may be 

ignored: “The conditions for the scaling-up mechanism are not being implemented. Tranches 

of money are supposed to be based on past performance – but this is not happening. 

Reports go to Treasury and DPW, but nothing is being done to enforce adherence to the 

conditions.”   

 

The interviewee from the Office of the Auditor General was of the view that audits of 

municipal and provincial reports of past expenditure on wages could be carried out by the 

provincial auditors as part of their regularity audits. He indicated that the regularity audits 

have themes and suggested that the EPWP could be introduced as one of the items to be 

covered in the audit. However, he indicated that, due to the autonomy of the provincial 

Auditors General, the inclusion of this theme could not be mandated by the national Auditor 

General. This implies that DPW would need to negotiate with each provincial Auditor 

General’s office, or alternatively find another way of requiring this theme to be included in 

regularity audits. For example, he suggested that consideration could be given to including a 

requirement for this auditing in the DORA.   

 

However, he did indicate that, on request from DPW, the national Auditor General’s office 

could undertake sample audits to check the correctness of audited reports from provinces 

and municipalities. This would be done in the context of DPW having a mandate to co-

ordinate the EPWP. He indicated that there is sufficient capacity in the national Auditor 

General’s office to do this.  
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5 ANALYSIS OF RESULTS 

5.1 SECTOR-SPECIFIC ANALYSIS 

5.1.1 Social Sector  

The challenges facing the social sector EPWP for both the HCBCW and ECD programmes 

are in most instances similar owing to the similar nature of the programmes – long term and 

focused on the delivery of social services, community based, and a transitional mechanism 

towards formal employment for the unskilled. The shared challenges discussed above 

included:  

 the lack of clarity on the social service delivery model resulting in uncertainty and 

inefficient ‘processing of individuals’ along career paths 

 a dichotomy between the EPWP as the state social services delivery model versus 

direct state delivery of social services 

 concerns regarding stagnant and low stipend levels given the lack of movement of 

individuals along the career path 

 poor inter-departmental co-ordination in the context of the inter-departmental nature 

of both HCBC and ECD 

 capacity challenges within national, provincial and local government and within the 

NPO sector to deliver the programme  

 inadequate resourcing through the failure to ring fence budgets for programmes and 

the redirection of such budgets to other areas of expenditure (on occasions linked to 

weak expenditure levels, particularly in the Department of Health) 

 poor information availability and management 

 supply side constraints in training 

 weak communication on the social sector EPWP 

 possible fraud and corruption. 

 

Despite these similar challenges, there are also significant differences emerging between 

the HCBCW and ECD programmes.  For example, the HCBCW programme is able to 

provide longer term paid employment, whereas the ECD programme appears to be unable 

to provide secure employment.  ECD volunteers often return to sites to do unpaid work after 

completing their training.  However, greater progress has been made within ECD towards 

smoothing the career path between the NQF 4 and 5 levels compared to the HCBCW 

programme.   
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Due to the challenges summarised above, the social sector has not performed as well as the 

other two sectors in terms of meeting the targets for the first five years of the programme. 

The EPWP Mid-term Review argued that contributing factors for the relatively poor 

performance of the social sector were confusion regarding the objectives of the sector and 

other key challenges including funding and budget issues, lack of capacity, lack of 

information and communication between all stakeholders, reporting, monitoring and 

evaluation. The Review raised a concern as to the nature of the social sector and whether 

jobs created really belong in a public works programme. It argued that: “for ECD, service 

providers apply for funds as independent contractors, and run their own ECD facilities or 

crèches to a set of approved standards. For HCBC, funding is provided mainly to NGOs who 

then employ the care-providers. The assumption in the [EPWP] planning and costing models 

is that the jobs created are short termed and ‘unskilled’. But in both ECD and HCBC, 

continuity of care (and of the relationship established) is intrinsic to the quality of the service 

delivered – and the work is not necessarily ‘unskilled’.  In this context, the risk exists that 

community services that are needed on an ongoing and permanent basis are being 

delivered in a relatively piece-meal way, in an insecure employment environment and at 

lower levels of pay as a result of being categorized as part of EPWP – when other 

mechanisms could be used to create sustainable jobs in these areas.”   

 

The concern raised in the Mid-term Review that the social sector EPWP is based on an 

assumption that the jobs created are short termed and unskilled also emerged strongly in 

this geographically based investigation. However, in reality the long-term nature of social 

sector employment was factored into the original design of the social sector EPWP, but has 

been neglected during implementation. The transitional mechanism between EPWP job 

opportunities and long-term government or NPO employment has been lacking. The 

approach of recruiting volunteers at existing and new HCBCW and ECD sites into 

learnerships has been inhibited by a shortage of learnerships. Instead of the social sector 

EPWP facilitating a transition of ECD and HCBC workers into the formal sector, many 

workers have been trapped for years with low skill and stipend levels. This has caused 

resentment and concern within the sector as to the quality of service being offered and the 

impact of the programme on the lives of the individuals in the programme. 

 

It is clear from the study that the current posing of the problem as EPWP employment versus 

state employment is not useful.  A third option needs to be investigated, which requires the 

return to the original design of the social sector EPWP of using the programme to transition 

community workers into full time employment under mainstream conditions of employment 

(either with the State or with NPOs). This involves targeting entry level workers and 
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supporting them through training opportunities and work experience. The critical gap that 

needs to be filled is to ensure that career pathing for individuals in the social sector EPWP 

takes place and that they are ‘transitioned’ through advanced training and recognition of 

prior learning into formal employment.  If the funding mechanism is focused on EPWP 

participation, then complementary funding mechanisms also have to be put in place to 

address the transition.  The challenge will be to ensure that these funding mechanisms are 

sufficient to meet the demand from the social sector EPWP. Vastly expanding the social 

sector EPWP in the absence of this will only exacerbate the current frustrations. 

 

The resolution of this debate has to be sobered by an understanding of the implications of 

decisions within the social sector on the State as a whole. There will be budgetary and 

capacity requirements if the public sector and/or NPO sector is to be massively expanded in 

this way. The lack of consensus on the role of the EPWP in the social sector appears to 

have resulted in over-allocation of funds to the initial ‘EPWP’ stages of social sector 

employment and under-allocation of funds to the later ‘mainstream’ stages of social sector 

employment. This has resulted in a situation where there is overall underspending against 

budgets while there are shortages of funding to enable EPWP beneficiaries in the sector to 

‘exit’ into ‘mainstream’ employment in the sector.  

 

Policy and political commitment in this regard must be made explicit. Departments argue that 

it is essential that a social sector EPWP framework needs to be developed that is properly 

understood and funded.  There is a need to engage with the lessons of the first phase of the 

EPWP Phase in order to design a second phase that will strengthen and take forward the 

social sector.  If the second phase simply pursues numbers, and does not address the 

design and nature of the social sector delivery model and the implications for funding, 

stipend levels, training, career pathing, NPO capacity, and building strong referral networks, 

then the social sector programmes will be weakened.   

 

The supply-side research has highlighted that there are a wide range of options, some of 

which have also been investigated through the DBSA and HST research, which could be 

absorbed into an enlarged EPWP social service programme. 

5.1.2 Infrastructure Sector 

The desk-top study of expenditure versus budgets indicated that municipal capital 

expenditure rates vary between 44% and 123% and MIG expenditure rates vary between 

66% and 100% in the selected municipalities. The results indicate considerable variation in 

capacity to spend amongst municipalities. GSDM had the highest expenditure rate in 
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2006/07. This was unexpected, given that it is a rural municipality in a poorer province. 

GSDM was followed by EThekwini, for which a high expenditure rate might be expected.  

 

However, the results indicate a high capacity to spend at provincial level, for both PIG grants 

and general capital budgets.  

 

Possible implications of these expenditure patterns for the second phase of the EPWP might 

be: 

 municipalities which are struggling to spend their capital budgets might not be able to 

cope with the additional workload of implementing the EPWP, and it may therefore 

be more effective to focus EPWP support efforts on provincial infrastructure 

departments and municipalities with proven capacity to spend  

 the incentive-based financial mechanism may not be effective in municipalities with 

chronic under-expenditure – what is the incentive for obtaining more money when 

you can’t spend what you have? 

 the degree to which the programme can be expanded in the infrastructure sector will 

be limited to an extent by the inability of some municipalities to spend their 

infrastructure budgets, let alone spend them labour-intensively. 

 

The labour intensity results from the desk-top study indicated that the labour intensity for the 

reporting provincial departments (excluding maintenance projects) was 5% in 2006/07 and 

7% in 2007/08. This disappointing labour-intensity raises a key question as to what 

proportion of the reported infrastructure sector jobs would have been created through 

infrastructure expenditure anyway, even if there had been no EPWP.  

 

A separate study commissioned by the EPWSP to interrogate EPWP data (GOPA, 2008) 

calculated labour intensity using a different methodology. Using the detailed verification 

spreadsheets underlying the EPWP 4’th Quarter Reports, GOPA calculated the mean and 

median labour intensity of individual infrastructure sector projects, as opposed to the 

average labour intensity of the sector or departments or programmes within the sector. The 

results of the GOPA study are markedly different to the results discussed above – GOPA 

found the mean labour intensity per project to be 21.2% and the median labour intensity per 

project to be 10.8%7. The reason why there is a marked difference in the two sets of results 

                                                 
7 The mean labour intensity is the sum of the labour intensities of each project divided by the number 
of projects. The median is the project labour intensity in the middle of a line of the project labour 
intensities.  
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and between the mean and median GOPA results is that most provincial and municipal 

infrastructure projects are very small (most MIG-funded projects are between R1m and R5m 

(PDG, 2008)). Taken together, the results of this study and the GOPA results therefore 

indicate that a relatively small number of large infrastructure projects with low labour 

intensity are resulting in a low average labour intensity for the sector as a whole.  

 

This issue came up in several of the interviews – that the emphasis on reporting is resulting 

in the inclusion of some large infrastructure projects and programmes that have low labour 

intensity, that should not be included in EPWP reports, and that are pulling down the 

average labour intensity. It is also borne out by the figures in the 4’th Quarter Report – for 

example, the Eastern Cape Department of Health reported 55 ‘EPWP’ infrastructure projects 

worth R1.19 billion in 2007/08 (average project size R20 million), with an average labour 

intensity of less than 1%. 

 

The GOPA study reviewed EPWP data over a longer period (2004/05 to 2007/08), and found 

that labour intensity per project has been decreasing over the period. Based on the analysis 

above, this is likely to be due to the increasing inclusion of larger conventional construction 

projects in the EPWP reports over time, as a result of the increasing pressure on public 

bodies to provide reports.  

 

Apart from the issue of the inclusion of large machine-intensive projects in the reports, the 

average labour intensity figures found in this study mask pockets of better performance, 

particularly by KZN DoT and public bodies implementing contractor and supervisor training 

programmes which include a strong element of on-site training. Excluding the Zibambele 

maintenance programme, KZN DoT achieved labour-intensities of 18% in 2006/07 and 11% 

in 2007/08. The average labour intensity for the Vuk’uphile and Gundo Lashu programmes, 

in which there was a high level of contractor and supervisor training for labour-intensive 

construction, was 14% in 2006/07 and 12% in 2007/08. As discussed in section 2.1.3, these 

training programmes were different to the NQF qualifications in that they included substantial 

on-site training and mentoring, in addition to a theoretical component.  

 

Nevertheless, the interviews indicated that there is also room for improvement in support 

programmes such as Vuk’uphile. For example, one interviewee indicated that: “Vuk’uphile is 

a good idea, but was badly applied [in our province). There was poor selection of students  

before projects were chosen, implying no match of skills with project requirements; and poor 

sustainability – for example, problems with ABSA Bank not willing to provide funding to 

contractors outside the Vuk’uphile Programme, poor paperwork/ records/ etc.” 
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As discussed in section 2.1.3, the decentralised nature of EPWP expenditure posed a 

programme management challenge to DPW. From the results of the interviews, site visits 

and the desk-top investigation into labour intensity, it appears that some of the measures 

which DPW introduced in the first phase of the EPWP to address this challenge have not yet 

been as successful as planned in achieving the objective of reorienting public expenditure on 

infrastructure so that it is more labour-intensive. These measures included: 

 the introduction of EPWP conditions on the PIG and MIG, linked to guidelines which 

provided direction to public bodies regarding the required changes to designs and 

tender and contract documentation to ensure that labour rather than machines is 

used for certain construction activities under certain conditions 

 the development of the range of NQF qualifications and training materials related to 

labour-intensive construction, including qualifications for consulting engineers, 

contractors, and high and low-level supervisors, and the requirement in the 

implementation guidelines for provinces and municipalities to make completion of 

these qualifications a prerequisite for appointment of consulting engineers and 

contractors 

 the programme of training municipal officials about the EPWP and labour-intensive 

construction 

 the EPWSP and ILO technical support programmes.  

 

The main causes of the lack of success of these measures which were identified during the 

interviews and workshops were:  

 a lack of political will to overcome resistance to increasing labour intensity 

 insufficient training for labour intensive construction and insufficient technical support 

materials 

 lack of capacity in implementing departments. 

 

The labour-intensity results described above reinforce the need for an additional mechanism 

to drive the process of reorienting provincial and municipal infrastructure expenditure to be 

more labour-intensive, such as the performance-based financial incentive being proposed by 

DPW. However, they suggest that the performance-based financial incentive may be 

necessary but not sufficient – if not coupled with support programmes including expanded 

contractor and site supervisor training programmes such as those provided in Vuk’uphile, 

provinces, municipalities and the construction industry may not have the capacity to respond 

to the financial mechanism. 
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One way of alleviating the capacity challenge is to bundle small projects into groups of large 

projects where large contractors with capacity manage a group of smaller contractors. This 

reduces the workload on municipal officials. For example, one official commented that: “83% 

of [our] contractors are registered as CIDB Level 1. The line departments are dividing the 

work into R200 000 packages and sending them out for the CIDB Level 1 contractors to 

tender for and to construct, leading to hundreds of contracts all with nil or inadequate 

support. The dropout rate is high.” The interviews indicated the bundling approach is being 

implemented successfully in eThekwini.  

5.2 GENERAL ANALYSIS 

The analysis below was carried out using the data from the demand-side study and the DPW 

4’th Quarter Report for 2007/08. As mentioned in the previous chapter, there appear to be 

problems with the KZN social sector data from the DPW report. Nevertheless, this data has 

been included, as it is the only data available.  

 

Table 8 summarises the persondays of work and number of work opportunities per sector 

per geographical area.  

 

Table 8 Persondays of work and number of work opportunities per sector per geographical 
area 

Geographical 
Area 

Persondays of work 
Number of work 

opportunities 

  I E S T I E S T 

FLM 62252 6664 18529 87445 903 116 202 1221 

GSDM 582120 75780 199993 857893 6050 1220 1751 9021 

PLM 438860 13734 36747 489341 5813 829 331 6973 

Limpopo  3172441 960309 597654 4730404 45177 22363 5025 72565 

Percentage of 
sector to 

provincial total: 
Limpopo 

67% 20% 13%   62% 31% 7%   

HCLM 17723 3576 2333 23632 565 197 168 930 

UDM 583033 63819 3393 650245 10877 2083 665 13625 

EMM 1428900 68574 99402 1596876 19146 1483 2224 22853 

KZN 8549103 1529999 312772 10391874 135884 35473 8811 180168

KZN: Limpopo 2.7 1.6 0.5 2.2 3.0 1.6 1.8 2.5 
Percentage of 

sector to 
provincial total: 

KZN 

82% 15% 3%   75% 20% 5% 

  
Notes: 
1. I = infrastructure, E = environment, S = social, T = total 
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Table 9 below shows the average cost per work opportunity and the average cost per 

personday per sector, based on the DPW EPWP 4’th Quarter Report for 2007.2008. 

Nothwithstanding reservations about some of the social sector data, the table indicates that 

the social sector is the most efficient sector for employment creation and the infrastructure 

sector is the least efficient sector for employment creation. This is to be expected, given that 

the social sector generally has low materials and equipment requirements.  

 

Table 9  Average cost of employment creation per sector 

Sector Average cost per work 
opportunity (R) 

Average cost per 
personday (R) 

Infrastructure 45 924 645 
Environment 10 942 245 

Social 9 571 62 
Source: DPW EPWP 4’th Quarter Report 2007/08 

 

Table 10 shows the average duration of a work opportunity per sector per province and 

nationally.  Despite the reservations regarding the KZN social sector data, the data does 

indicate a substantially longer duration of employment in the social sector than in the other 

two sectors, as would be expected.  

 
Table 10 Average duration of a work opportunity per sector per province  
 

Geographical 
area 

Average duration of work opportunity 
(working days) 

  Infrastructure Environment Social 

Limpopo  70 43 119 

KZN 63 43 35 

National 72 45 153 

Source: DPW EPWP 4’th Quarter Report 2007/08 

 

Table 11 provides a summary of unemployment levels in the target group and the EPWP 

employment creation per sector per geographic focus area in 2007/08. Across the focus 

areas, the EPWP is currently providing less than 3% of the persondays of employment 

required to provide full employment to the target group. The table clearly indicates that the 

EPWP is performing significantly better in KZN than in Limpopo, in terms of reaching a 

higher percentage of the unemployed in the province.  However, it should be borne in mind 

that Limpopo has a higher broadly defined unemployment rate (54%) than KZN (42%), so 

Limpopo may have to work harder to reach the same percentage of its target group as KZN. 

The better performance of KZN relative to Limpopo may also be attributed to the relatively 

high labour intensity of KZN DoT’s capital projects and its large-scale highly labour-intensive 

routine roads maintenance programme (Zibambele). This is supported by the ratios of KZN: 
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Limpopo provided in Table 8 above, which indicate a much higher level of creation of both 

persondays and work opportunities in the infrastructure sector in KZN than in Limpopo, and 

the higher contribution of the infrastructure sector to the total numbers in KZN in comparison 

to Limpopo. 

 
An alarming result in Table 11 is the low percentage of the unemployed provided with EPWP 

employment in GSDM, which has the highest broadly defined unemployment rate amongst 

the focus areas (66%). This finding supports DPW’s proposals for using the financial 

incentive mechanism to improve targeting in the second phase of the EPWP.  

 
Table 11  Employment creation per sector per geographic focus area in 2007/08 
Geographical 

Area FLM GSDM PLM Limpopo HCLM UDM EMM KZN 
Persondays 

of work       
(all sectors) 

87445 857893 489341 489341 23632 650245 1596876 1E+07 

Number of 
work 

opportunities  
(all sectors) 

1221 9021 6973 72565 930 13625 22853 180168 

Size of 
EPWP target 

group 
  208000   991000   101000 677000 1631000

Persondays 
of 

employment 
required for 

full 
employment 

  47840000   2.28E+08   2E+07 1.56E+08 3.8E+08 

Percentage 
of 

persondays 
provided 

  1.8%   0.2%   2.8% 1.0% 2.8% 

Percentage 
of target 

group 
provided 

with a work 
opportunity 

  4.3%   7.3%   13.5% 3.4% 11.0% 

Notes: 
1. Sources: Demand-side analysis and DPW 4’th Quarter Report 2007/08 
2. Assumes one work opportunity per person 
3. Assumes 230 working days per annum 
 
 

From the findings of this report, it appears that at best, average labour intensity in the 

infrastructure sector as whole could be doubled in the second phase of the EPWP. This 

would result in an approximate doubling of employment creation in the sector. Infrastructure 

sector employment creation could also be further increased by extending the reach of the 

programme to municipalities which are not yet participating, such as Fetakgomo Local 
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Municipality. However, this increase would at least be partly offset if capital projects which 

do not involve any increase in labour-intensity are removed from the EPWP reports. It will 

also be increased by ongoing increases in infrastructure budgets, but this will be limited by 

capacity to spend issues at municipal level. 

 

It also appears that the environmental sector would be doing well if it doubled in size within 

the next five years. Table 12 provides an indication of the employment creation which would 

result if the 2007/08 figures for the infrastructure and environment sectors could be doubled. 

Across the focus areas, the EPWP would still provide less than 6% of the persondays of 

employment required to provide full employment to the target group. In Limpopo, the figure is 

0.4%. This implies that, if the EPWP is to be taken to the scale envisaged in the Anti-Poverty 

Strategy (five times bigger than its current size), most of the additional work opportunities 

and persondays of employment will have to be generated by either the social sector or the 

non-state sector of the programme.  

 
 
Table 12 Employment creation per sector per geographic area with 2007/08 infratructure and 
environmental sector figures doubled 

Geographical 
Area FLM GSDM PLM Limpopo HCLM UDM EMM KZN 

Persondays 
of work       

(all sectors) 
156361 1515793 941935 941935 44931 1E+06 3094350 2E+07 

Number of 
work 

opportunites   
(all sectors) 

2240 16291 13615 72565 1692 26585 43482 316052 

Size of 
EPWP target 

group 
  208000   991000   101000 677000 1631000

Persondays 
of 

employment 
required for 

full 
employment 

  47840000   2.28E+08   2E+07 1.56E+08 3.8E+08 

Percentage 
of 

persondays 
provided 

  3.2%   0.4%   5.6% 2.0% 5.5% 

Percentage 
of target 

group 
provided 
with work 

opportunities 

  7.8%   7.3%   26.3% 6.4% 19.4% 

 
 
 



 108

 

 

The EPWSP commissioned a separate study to quantify the labour supply response to a 

demand-driven Expanded Public Works Programme (ITT, 2007). The study was based on 

the assumption that employment on EPWP projects would be limited to one member per 

household per annum. Such a policy decision would result in much lower demand numbers. 

However, it could also have unintended consequences – there have been rapid changes in 

mean household size in South Africa, and a massive expansion of the EPWP with a 

specification of one work opportunity per household could stimulate a fragmentation of 

households.  

 

Some of the findings of the demand-side investigation have implications for targeting in the 

second phase of the EPWP: 

 Unemployment is higher in provinces without major urban areas 

 Dependency ratios are higher in the more rural areas 

 The EPWP target group is generally dominated by individuals who have not 

completed matric 

 Approximately two thirds of the target group are youth (under 35) 

 Most of the EPWP target group have never worked before. 

 

A wide range of wage rates are reported to DPW for EPWP programmes. For example, 

wage rates range from R30 to R110 per day for infrastructure sector projects in KZN and 

from R35 to R92 per day for infrastructure sector projects in Limpopo (4’th Quarter Report, 

2007/08). Table 13 shows the average daily wage paid by public bodies per sector in 

2007/08. Assuming an average of 22 working days per month, monthly wages of R400, 

R800 and R1600 translate to daily wages of approximately R18, R36, and R72 respectively.  

This indicates that infrastructure and environmental sector beneficiaries are being paid in 

R800 – R1600 wage range. As discussed in the previous chapter, social sector beneficiaries 

are lower paid and are in the R400 – R800 per month wage range.  

 

As discussed in the demand-side analysis in Appendix 2, wage rates in labour-competing 

sectors are an important consideration in any discussion surrounding the upscaling of the 

EPWP. If the remuneration associated with the EPWP is too high, an upscaling of the 

programme may have a detrimental impact on employment to the extent that the 

unemployed prefer to offer their labour to the EPWP, rather than normal employment. If the 
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remuneration is too low, however, unemployed individuals may choose not to offer their 

labour to the EPWP. 

 

Table 13  Average daily minimum wage per sector 2007/08 

Geographical 
Area 

Average daily minimum 
wage rate (R) 

  I E S 

FLM       

GSDM 60 46 24 

PLM 55   24 

Limpopo  55 45 24 

HCLM       

UDM 71     

EMM 71     

KZN 63 45 33 
Source: DPW EPWP 4’th Quarter Report 2007/08 

 

As presented in the previous chapter, the wages of individuals in semi-skilled non-service 

and low-skilled occupations in the focus areas are relatively low. In three of the four focus 

areas – eThekwini, Hibiscus Coast and Polokwane – the majority of wage earners in the 

sample are earning no more than R1 600 per month. The largest earnings category is, 

generally, the category between R801 and R1 600 per month, which in most regions 

accounts for between one-quarter and one-third of wage earners. Substantial proportions 

also earn from R401 to R800 per month, ranging from 12 percent and 14 percent in 

Fetakgomo and eThekwini respectively, to 26 percent and 29 percent in Polokwane and 

Hibiscus Coast respectively.  

 

The demand-side analysis of wages coupled with the supply-side EPWP wage data 

therefore indicates that the infrastructure and environmental sectors may be in danger of 

drawing people away from other lower-paid employment. This point was also made in the 

2007 ITT study: “An important issue is the extent to which EPWP would provide employment 

to those who are unemployed and the extent to which those in low paid earning activities 

switch to EPWP employment. The study suggests that about 53 per cent of EPWP jobs 

created at a wage rate of ZAR 30 would be taken by unemployed persons with the rest being 

taken by those in other employment. If those earning very low incomes take up EPWP 

employment instead, there should not be serious concerns. However if the EPWP wage rate 

is high, possibly any rate above ZAR 40 per day based on our estimates, there is serious 

risk of damaging effects on other economic activities.” 
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Alternatively, it may be concluded that the infrastructure and environment sectors of the 

EPWP are currently appealing to a broader group than originally envisaged – a group which 

includes the working poor. The demand-side findings indicate that EPWP conditions of 

employment (as described in the Code of Good Practice for employment and conditions of 

work for Special Public Works Programmes and the Ministerial Determination: Special Public 

Works Programmes gazetted by the Department of Labour) would be an improvement for 

many, in terms of aspects such as having a written contract, hours of work, and workman’s 

compensation. 

 

Although social sector wages are in the R400 – R800 per month category, there was no 

evidence from interviews or workshops of any lack of demand for social sector work 

opportunities.  

 

6 CONCLUSIONS 

6.1 SECTOR-SPECIFIC CONCLUSIONS 

6.1.1 Infrastructure Sector 

The results indicate that the EPWP objective of reorienting public expenditure on 

infrastructure capital projects to be more labour-intensive has proven to be very difficult to 

achieve in the context of persistent strong prejudices against labour-intensive construction 

methods amongst political, administrative and construction industry leaders. As with all 

prejudices, prejudices against labour-intensive construction methods have often been self-

reinforcing – as a result of token and badly-managed labour-intensive projects. It is 

particularly difficult to reorient this expenditure in a capacity-constrained environment in 

which there is also strong pressure to meet ambitious infrastructure delivery targets. The 

government has been trying to do achieve this reorientation through the NPWP and EPWP 

for 15 years, and while there are pockets of success, in general the labour intensity results 

are disappointing.  

 

The poor average labour intensity results raise a crucial question: How many of the reported 

infrastructure work opportunities would have been created anyway, even if there were no 

EPWP? In order for the EPWP to add value in terms of additional employment creation in 

the infrastructure sector, there has to be a renewed focus on increasing labour intensity in 

the second phase of the programme.  Read in conjunction with the GOPA report, the results 

indicate that there is also a need to introduce a mechanism to exclude infrastructure capital 
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projects which do not have any increase in labour-intensity compared to conventional 

construction projects from the EPWP reports.  

 

The results reinforce the need for a financial incentive mechanism to drive the process of 

reorienting provincial and municipal infrastructure expenditure to be more labour-intensive, 

as is being proposed by DPW. The incentive mechanism may need to be coupled with 

targets for increasing labour intensity over time. However, care should be taken that such 

targets do not encourage the inefficient use of resources by having additional unproductive 

labour on site in order to meet the target.    

 

The results of the study also highlight that such a financial mechanism is necessary but not 

sufficient – strengthened support-side measures such as those described above are also 

required to enable provinces, municipalities and the construction industry to respond to the 

financial mechanism. Without strengthened support programmes to build large-scale 

capacity to design, manage and supervise capital projects with a higher labour intensity, the 

financial mechanism might not work. As succinctly put by participants in the infrastructure 

sector workshop with provincial EPWP co-ordinators and representatives of provincial 

Transport departments: “There has not been nearly enough capacity building of provincial 

and local governments for labour-intensive construction. People are just left out there to get 

on with implementation.” And: “I don’t see how a grant will address the incapacity to 

implement labour-intensive projects properly.”  

 

The study indicates that there is a need to build on the pockets of success and the areas of 

progress to date, through: 

 further developing the NQF qualifications for labour-intensive construction, to include 

a strong practical training component 

 a large-scale expansion of contractor and site supervisor training programmes which 

include a strong on-site practical component, such as those provided in Vuk’uphile  

 refocusing the EPWSP to drive the labour intensity reorientation process, as opposed 

to driving the reporting process 

 expanding the EPWSP, and making better use of the EPWSP MIS as a programme 

management tool to drive the process of reorientation 

 further developing the guidelines for the implementation of labour-intensive 

infrastructure projects, to make them more detailed and comprehensive. 
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The proposed financial mechanism will provide an incentive for increasing the labour 

intensity of infrastructure expenditure. However, this need not necessarily translate into 

increasing the labour intensity of capital construction projects – the labour intensity of 

‘EPWP’ infrastructure expenditure can also be increased by implementing more routine 

maintenance programmes, which, as indicated by the results of this study, are generally 

much more highly labour intensive than infrastructure capital projects.  

 

Infrastructure maintenance work is also often repetitive in nature and is therefore amenable 

to longer-term employment than capital works, which are generally once-off in nature. Some 

of the interviewees, such as officials from eThekwini Municipality, indicated that they would 

rather focus on EPWP infrastructure maintenance programmes than trying to increase the 

labour intensity of capital programmes, because maintenance provides more opportunities 

for longer term employment. This view resonates with the criticisms of the short and 

declining average duration of employment opportunities which were raised in the mid-term 

review and longitudinal and cross-sectional evaluations of the first phase of the EPWP. 

These criticisms included that short work opportunities resulted in reduced impact on 

poverty, reduced work experience, and ineffective training.  

 

Another factor which might to lead to an increase in EPWP infrastructure maintenance 

programmes is that there has been a general focus on meeting capital backlogs over the 

past 15 years, and there is now a need to increase expenditure on maintenance (see for 

example the SAICE Infrastructure Report Card, 2006). However, much of the required 

maintenance is preventative maintenance and repair work, which is much more materials 

and equipment intensive than the highly labour intensive routine maintenance activities 

undertaken under programmes such as Zibambele and Tsela Chueu which were described 

in this report.  

 

For the reasons given above, one of the responses by public bodies to the financial 

mechanism could therefore be to increase expenditure on labour-intensive maintenance 

programmes. Whilst this also requires an increase in management capacity, it raises 

different capacity issues to those raised by increasing labour intensity through changing the 

methods of production in capital projects. Routine maintenance is generally conventionally 

labour-intensive, and thus EPWP infrastructure maintenance programmes would not require 

the development of new (different) management skills to those currently employed. In 

addition, routine maintenance is generally less technically demanding than capital works, 

and an expansion of labour intensive routine maintenance programmes may therefore not be 
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as demanding in terms of capacity requirements as an expansion of labour intensive capital 

programmes. 

 

DPW and the EPWSP should therefore anticipate an increase in routine maintenance 

programmes as a response to the incentive, and plan for support measures aimed at 

assisting public bodies to scale-up labour-intensive maintenance programmes. Similarly to 

the social sector, appropriate employment conditions for longer-term employment in EPWP 

infrastructure maintenance programmes could become a key issue in the second phase of 

the EPWP.  

6.1.2 Environmental Sector 

The environmental sector has performed well against its targets for the first five years of the 

programme. There are a number of existing programmes which could be scaled-up relatively 

quickly. Other programmes will need to be strengthened before they can be scaled up. In 

addition, several new programmes are being initiated which will result in an increase in the 

scale of the programme. The environmental programmes are already making submissions 

for increased budgets for scaling up and starting new programmes.  

6.1.3 Social Sector 

The confusion and uncertainty regarding the nature of a social sector EPWP is probably the 

greatest challenge to the scaling up of the social sector, and is probably the main cause of 

the relatively poor performance of the social sector in terms of expenditure against budgets 

and against its employment creation targets for the first five years of the programme.  

 

As discussed in the previous chapter, instead of the social sector EPWP facilitating a 

transition of ECD and HCBC workers into the formal sector, many workers have been 

trapped for years with low skill and stipend levels. In other words, the EPWP has not been 

implemented as planned in the social sector.  

 

There is lack of clarity regarding whether NPOs should be used as a delivery mechanism or 

whether delivery should be through the public service, and there is lack of clarity regarding 

the nature and duration of temporary ‘EPWP’ employment in the sector. Resolving these 

issues is fundamental to addressing the obstacles to expansion of the social sector and 

should be a prerequisite to any decision regarding massive scaling up of the programme.  

 

What has emerged uncontested, however, is that there is huge demand for services which 

could be provided through a scaled up social sector programme.  A scaling up of the social 
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sector will have to be accompanied by long-term funding certainty, including adequate 

funding for both the ‘EPWP’ component of employment and the longer-term ‘mainstream’ 

component of employment, and large scale capacity building of institutions involved in the 

sector. 

6.2 GENERAL CONCLUSIONS 

This study has highlighted several issues which cut across the three sectors. A key issue 

has been the perceived general ineffectiveness and inefficiency of the training which is 

funded by DoL and provided to EPWP workers. Another issue has been an unintended 

consequence of describing the programme as a ‘short-term’ programme - institutional 

development and capacity building has been restricted across the sectors, and managers 

have been given responsibility for the EPWP as a temporary add-on responsibility. Defining 

the EPWP as a short to medium term programme to curb unemployment appears to have 

sent the wrong signals about investing in the capacity and processes required to manage the 

programme. 

 

As mentioned in Chapter Two, the aim of this assignment was to test the validity or realism 

of two key assumptions or propositions underlying the proposals for the second phase of the 

EPWP, namely:  

e) that there will be sufficient demand for increased EPWP work opportunities from 

amongst the target group;  and 

f) that there will be sufficient capacity in the state to supply the increased number of 

work opportunities.  

 
Given the levels of unemployment of the target group, the general levels 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 which are obtaining EPWP 

work opportunities, it is most likely that there will be sufficient demand for increased EPWP 

work opportunities from amongst the target group. However, the results are not as 

supportive of the proposition that there will be sufficient capacity in the state to supply the 

increased number of work opportunities.  

 

If issues such as political will to overcome resistance to the use of labour-intensive 

construction methods, improved management of consulting engineers, and training of 

supervisors and contractors are addressed, at best it could be possible to double the current 

average labour intensity in the infrastructure sector. This would roughly equate to doubling 
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the number of work opportunities and persondays of employment created by the sector. On 

the basis of current projections for increasing the scale of the environmental sector, it would 

be doing well if it doubled in size within the next five years. However, even if employment 

creation from these two sectors could be doubled over the next five years, the EPWP would 

still provide less than 6% of the persondays of employment required to provide full 

employment to the target group in the focus areas of this study, and in Limpopo, the figure 

would be 0.4%. 

 

This implies that, if the EPWP is to be taken to the scale envisaged in the Anti-poverty 

Strategy (five times bigger than its current size), most of the additional work opportunities 

and persondays of employment will have to be generated by either the social sector or the 

non-state sector of the programme. As described above, a prerequisite for this is the 

resolution of a number of policy issues which are currently hampering expansion in the 

social sector. Given the fact that the social sector is currently the smallest of the three 

sectors, and that the non-state sector has not yet started, the supply-side challenge of 

meeting the Anti-Poverty Strategy target for scaling up the EPWP over the next five years 

should not be under-estimated. 
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