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PUBLIC ADMINISTRATION REFORM IN SLOVAKIA 
AFTER THE PARLIAMENTARY ELECTION IN 19981 

Daniel Klimovský2 
 
Abstract: 
The public administration reform implemented in Slovakia after the 
parliamentary election of 1998 was in fact the second wave of reform 
in Slovak public administration. After the successful overthrow of the 
communist regime at the very end of the 1980s and early 1990s, an 
authoritarian style of public policy-making represented by the Prime 
Minister Vladimír Mečiar was operated from 1994-1998. 
Centralization, instead of decentralization, was the priority of his 
government, and Slovakia was excluded from negotiations for 
                                                 
1 Abbreviations used in the article: ANO (Aliancia nového občana) – Alliance 
of the New Citizens; DS (Demokratická strana) – Democratic Party; DÚ 
(Demokratická únia) – Democratic Union; HZDS (Hnutie za demokratické 
Slovensko) – Movement for a Democratic Slovakia; KDH (Kresťansko-
demokratické hnutie) – Christian Democratic Movement; SDK (Slovenská 
demokratická koalícia) – Slovak Democratic Coalition; SDKÚ (Slovenská 
demokratická a kresťanská únia) – Slovak Democratic and Christian Union; 
SDĽ (Strana demokratickej ľavice) – Party of the Democratic Left; SDSS 
(Sociálno-demokratická strana Slovenska) – Social Democratic Party of 
Slovakia; Smer-SD (Smer – Sociálna demokracia) – Direction – Social 
Democracy; SMK (Strana maďarskej koalície) – Hungarian Coalition Party; 
SNS (Slovenská národná strana) – Slovak National Party; SOP (Strana 
občianskeho porozumenia) – Party of Civic Understanding; SZS (Strana 
zelených Slovenska) – Green Party of Slovakia; ZRS (Združenie robotníkov 
Slovenska) – Association of Workers of Slovakia; NKÚ (Najvyšší kontrolný 
úrad) – Superior Controlling Authority; NRSR (Národná rada Slovenskej 
republiky) – The National Council of the Slovak Republic; ROH (Revolučné 
odborové hnutie) – Revolutionary Trade Unions; ÚMS (Únia miest 
Slovenska) – The Union of Towns of Slovakia; ZMOS (Združenie miest a 
obcí Slovenska) – Association of Towns and Communities of Slovakia. 
2 Daniel Klimovský, PhD. is lecturer and researcher at the Department of 
Regional Science and Management, Faculty of Economics, Technical 
University of Košice, Slovakia. He is also a director of the NGO Slovak 
Political Institute. He deals with both public policy-making at the local and 
regional levels and public administration with special regard to local and 
regional governments. Contact: daniel.klimovsky@tuke.sk, 
daniel.klimovsky@spinstitut.sk. 
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membership in the EU and NATO. However, the party of Vladimír 
Mečiar moved into opposition after the parliamentary election of 1998, 
and the new ruling party began with a few ambitious reforms including 
the second wave of public administration reform. It was built on the 
principles of decentralization as well as modernization. This article is 
aimed at this second wave of public administration reform in Slovakia. 
Its author evaluates its content and impacts. 
 
Key words: public administration reform, Slovakia, decentralization, 
regional government, local government, local state administration 
 
 
Introduction 
 
Public administration reform was a popular buzzword and program of 
nearly all governments in the post-communist countries during the 
1990s. External pressure exerted by such organizations as the World 
Bank, International Monetary Fund, Organization for Economic 
Cooperation and Development, European Union etc. led these 
governments in many cases to formulate decentralization policies and 
public administration reforms. The reforms vary in terms of their 
extent as well as quality, and Slovakia implemented its public 
administration reform, or more precisely its second wave of reform, 
quite late in comparison with other post-communist countries. 
 
This article explains why public administration reform was 
implemented in two waves, and why the second wave – i.e. the one 
implemented after the parliamentary election of 1998 – was very 
important. Relevant secondary statistical data are utilized in order to 
support the arguments of the article. 
 
 
The parliamentary election of 1998 as a turning point 
 
The communist institutions were removed practically immediately in 
the former Czechoslovakia. The replacement of these institutions by a 
new system of (especially political, administrative, and economic) 
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institutions was problematic rather than trouble-free3. One of the 
most visible uncertainties in this replacement was related to its 
tempo. The new system’s institutions were (in comparison with the 
removal of the so-called old principles) developed very slowly, and 
moreover, they were developed quite often in a chaotic and non-
strategic manner. 
 
Political parties, which came into existence at the beginning of 1990, 
were not professional enough, did not go through a lengthy process 
of ideological profiling, and often faced inner disintegration processes. 
In the context of public administration reform, and especially 
decentralization, two main stages can be distinguished, as pointed 
out by Nižňanský (2006). The first lasted from 1990 to 1991 and was 
associated with a renovation of local self-government units, i.e. 
communes. The second began in 1998 (or more precisely in 1999) 
and was halted in 2006 when a new government decided to 
discontinue decentralization processes. 
 
The transformation of the territorial structure of government was 
considered an essential task in the process of rebuilding political and 
administrative systems in Central and Eastern Europe after 1989 
(Illner, 1999: 7), and Czechoslovakia was not an exception. Before 
1990, only state administration had existed there. Even though the 
lower bodies of this state administration system dealt with all 
administrative and political issues and had the right to establish 
various committees in which citizens could be involved, in fact 
(primarily because of existing strict subordination) it was not possible 

                                                 
3 A good example of such was the change involving social dialogue or 
employment negotiations. While in the pre-November 1989 period, there 
were virtually no employers' organizations (the state was almost the 
monopoly employer), furthermore, the freedom and rights of the trade unions 
were represented by the ROH, which was also controlled by the state. After 
the abolition of the ROH in the spring of 1990 new trade union organizations 
and organs were established by the bottom-up method (Čambáliková, 1996: 
191). However, negotiating activities were complicated not only because of 
actors´ lack of experience with social dialogue under the conditions of a 
market economy but also due to the unwillingness or incapability of some 
actors to respect the requirements or proposals of other actors. 
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to speak about territorial self-government in that time. Moreover, 
legislation defined national committees as “state organs with self-
government character” which proved their special character.  
 
The communities obtained self-governing status in 1990 and their 
prime function became an execution of public affairs administration in 
those matters that were not the function of state administration. In this 
way the Slovak communities became fully-fledged policy-making 
actors at a local level. In the same year, the system of national 
committees was abolished and new state administration authorities 
were established. Another important point in terms of policy-making 
processes (and more precisely policy-making actors) is the fact that 
this process of abolition also related to the regional level of state 
administration because all regional state administration bodies were 
abolished. 
 
The next stage of reform was affected, very markedly, by political 
tensions that occurred between the highest political representations 
of both the Czech and Slovak parts of the ČSFR. After a series of 
unsuccessful political negotiations, the 1992 parliamentary election 
became a turning point. The impatient winners of the election – Prime 
Minister Václav Klaus in the Czech Republic, and Prime Minister 
Vladimír Mečiar in Slovakia – were able to agree only on the division 
of the common state into two independent states, and on the 1st 
January 1993, Czechoslovakia was dissolved. 
 
As has been pointed out by Szomolányi (2004), in the case of the 
Slovak Republic  (SR), democratization was anything but a simple 
and straightforward process. During the mid-1990s, the Slovak 
political situation was characterized by the absence of a consensual 
elite, reflected in the polarisation of society. Although levers had 
already been created for the public to access the policy-making 
process in the early 1990s, the strengthening of public participation 
was not really a priority. In this period the policies of the government 
were met with disapproval by a significant share of the population 
which participated in demonstrations, organized by opposition parties 
and civic associations, in Bratislava as well as in other cities in the SR 
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(Mesežnikov, 1997: 19). Moreover, in 1995-1997, during the era 
characterized by a “struggle over the rules of the game” and political 
instability, the idea of a consolidated democracy in the SR was 
considered more uncertain than just “a variant of an unstable 
regime”4 (Szomolányi, 2004: 9); the main impression within the frame 
of policy-making processes. The so-called “Slovak way of 
transformation” pursued from 1994 onwards by the governing 
coalition, was characterized by: a long-standing conflict between the 
highest state executive officials (especially between the President 
and the Prime Minister); antagonism between the ruling coalition and 
the opposition; the adoption of legislative and administrative 
measures designed to concentrate all political power and to eliminate 
room for the competitive interplay of political forces; the use of 
authoritarian methods to solve social conflicts; the repression of 
political rivals (including the illegal involvement of the secret service); 
political and economic cronyism; conflict between the state (executive 
power) and the representatives of civil society, and; mounting tension 
between executive officials and ethnic minorities (Mesežnikov, 1999: 
13). Paradoxically, as mentioned by Klimovský (2005), such a 
complicated political situation activated the third sector, with many 
NGOs which deal with political issues coming into existence in this 
period. 
It is not surprising that the government did not have a genuine 
concern about decentralization in such a political situation. With 
regard to reforming public administration, the government fulfilled only 
two of its pledges. One involved a “horizontal” integration of the 
national government system, which reduced the number of local 
offices of the national government. The other was the creation of a 
                                                 
4 As stated by Mesežnikov (1997), the government coalition did not only 
completely eliminate the ability of the opposition to influence who would 
occupy key functions in the state administration but also filled these posts 
with its own members or adherents (the most important information about 
every candidate was his/her political affiliation). Thus, personnel changes 
within the system of public administration after December 1994 had the 
character of cadre purges, and the ruling coalition’s activities relating to 
occupancy of free public functions signified the cynicism and arrogance of 
the coalition toward the opposition as well as its scorn for professional and 
moral quality. 
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new administrative structure which divided the country into 8 regions 
and 79 districts. The effect of these measures was not to streamline 
the system but in fact to make it more inefficient, as the number of 
government offices and state officials and the level of public 
expenditure all increased (Kling, Nižňanský and Petráš, 1999: 108). 
This tendency to strengthen state administration in the period 1994-
1998, shown for example by the number of central state 
administration staff increasing from 4735 civil servants in 1993 to 
8022 civil servants in 1998, resulted from the political situation or 
more precisely from the government’s policy.  
 
 
The first years of the second wave of public administration 
reform 
 
Although the results of the parliamentary elections of 1998 indicated 
an ongoing strong position for the party of Vladimír Mečiar within the 
Slovak political scene, because of the zero-coalition potential of this 
party, a new ruling coalition had to be created. The main problem, as 
well as the weakest point, of this ruling coalition was the 
inconsistency of its internal program. 
 
A key reason for the collaboration of the different parties stemmed 
primarily from the previous government’s style of policy-making and 
hence from an identification of a common political enemy in the 
controversial Prime Minister of the previous government: Vladimír 
Mečiar. Moreover, the party discipline of the ruling coalition’s parties 
sometimes malfunctioned, which was associated not only with 
differences in the priorities of these parties but also with the fact that 
the SDK was an artificial political party comprised of several 
independent parties5. Thus, although the government approached the 

                                                 
5 The amendment to the Law on Parliamentary Election was a tool in the 
hands of the then-ruling coalition to weaken the opposition in general and 
individual opposition groupings in particular. It required that each individual 
party in a coalition secured at least 5% voter support to be given seats in 
parliament, and the main reason for inclusion of such an element was the 
fact that it would prevent then-opposition parties from forming standard pre-
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preparation and implementation of reforms, the intensity of these 
reforms was limited by the political composition of the government, 
and their character was quite selective (Mesežnikov, 2004: 63-64). 
 
In spite of political differences and the other contexts mentioned 
above, every member of this ruling coalition declared a willingness to 
start a large-scale reform of the public administration system that 
would lead to its modernization, and a stronger orientation towards 
citizens’ needs. Such declarations were included in the program 
proclamation and had connection with Slovakia’s effort to become a 
full member of the European Union. 
 
The activities of the government between November and December 
1998 focused on analyzing the current state of affairs in the country 
and in government ministries, and on creating conditions for the swift 
rectification of the flawed pieces of legislation adopted by the 
previous government. A detailed analysis of the situation in which the 
previous government had left the country was published in February 
1999, in the so called Black Book (almost every ministry published its 
own Black Book) (Mesežnikov, 1999: 25). 
 
The government declared the transfer of the responsibility for public 
administration reform to a Government Commissioner 
(Plenipotentiary) for Public Administration Reform, and Viktor 
Nižňanský, who was at that time the director of the economic think-
tank M.E.S.A. 10, was consequently appointed in February 1999. 

                                                                                                                   
election coalitions and thereby using the full potential of individual coalition 
members in the election (Mesežnikov, 1999: 15). Therefore the 
representatives of KDH, DÚ, DS, SDSS, and SZS, parties which had started 
to co-operate together in 1997 as a standard election coalition, in 1998 
started to discuss openly the organizational setup of the SDK in order to find 
an optimum form of participation in the parliamentary election. In this way 
they united five political entities of various sizes and ideologies out of a 
desire to preserve democracy; by attaining sufficient electoral support to 
reverse unfavorable developments and creating a broad-based coalition of 
democratically-oriented political parties (Mesežnikov, 1999: 42). Finally, in 
March 1998, the SDK was registered by the Ministry of the Interior as an 
independent political party. 
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However, under pressure from the two coalition’s left-oriented 
member parties (SDĽ and SOP), regarding the aforementioned 
transfer of responsibility, the ruling coalition had to change their 
declared plans. Finally, the responsibility was divided among eight 
officials (four Deputy Prime Ministers, the Minister of the Interior, the 
Minister of Finances, the Head of the Office of Government of the 
Slovak Republic, and the original choice, the Government 
Commissioner for Public Administration Reform), which can be seen 
as an embarrassing situation. The absurdity of this decision, and the 
chaos it sowed in the responsibilities of the various actors, was 
apparent as early as December 1999, when the SDĽ accused the 
Government Commissioner for Public Administration Reform of not 
having carried out sufficient preparation for the reform of public 
administration. This party also demanded that a single person be 
made responsible for preparation of the reform, and proposed that the 
entire agenda be transferred to the Deputy Prime Minister for 
Legislation (this position having been over by a representative of 
SDĽ) and to the Ministry of the Interior6. But it was soon apparent that 
SDĽ’s demands and its attempt to gain control of the management of 
the reform flowed from its partisan interests – this party objected to 
the extent of decentralization proposed and to the structure of local 
state administration offices as well as to the swiftness of the reform 
(Kňažko and Nižňanský, 2001: 107). The Draft Conception of 
Decentralization and Modernization of Public Administration was 
approved by the government on the 11th April 2000. 
 
In May 2000, the Parliament passed the Law on Unrestrained Access 
to Information. The entire legislative process was accompanied by a 
support campaign led by NGOs under the slogan “what is not secret 
is public” (Mesežnikov, 2001a: 19). This act created a broader 
political space and more possibilities for the involvement of the public 
in policy-making processes. 
 
                                                 
6 Ironically, it was SDĽ along with SOP that had most vehemently opposed 
the idea of leaving preparation of the reform up to an individual government 
commissioner, and had demanded that various ministers be given 
responsibility for it (Kňažko and Nižňanský, 2001: 107). 
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At the same time the government was deciding on the establishment 
of regional self-government units and their bodies. Members of the 
government debated the division of the regions into 8 or 12 units in 
June 2000. With the exception of two ministers from the SMK, all 
members voted on the 12 unit variant7. An integral part of public 
administration reform should also mean a reduction of regional, as 
well as district, state administration. However the ruling coalition, in 
the first half of its term of office, had diametrically opposing opinions 
on the transfer of state property to the self-government units, 
according to Kňažko and Nižňanský (2001). Even the state 
bureaucrats (i.e. highly senior civil servants) and some of the 
ministers (particularly those from left-wing parties, i.e. the SDĽ and 
SOP) were jealous of surrendering property related to the devolution 
of powers and wanted to retain their influence over that property. This 
was in direct conflict with the principles set out in the Strategy of 
Public Administration Reform. In this context, in September 2000, the 
SDĽ utilized the right of veto in order to stop a proposal on the 
abolition of regional and district state administration authorities with 
general competences and on their replacement by the regional or 
district state administration authorities with specialized competences. 
 
An evaluative report of the European Committee consequently 
criticized the government in November 2000 due to fact that the 
approbation of concrete acts associated with public administration 

                                                 
7 This result, as given by Kňažko and Nižňanský (2001), was somewhat 
surprising. In 1999 the SDĽ preferred the 3 + 1 model (three regions, i.e. 
Western Slovakia, Middle Slovakia, and Eastern Slovakia, + Bratislava), and 
was willing to accept a maximum of 8 regional self-government units, but in 
June 2000 SDĽ ministers supported the aforementioned proposal. The 
behaviour of the two government members representing SMK reflected a 
dissatisfaction of this party with the government disapproval of the 
establishment of the so called “Komárno župa” (SMK requested an 
establishment of an independent regional self-government unit that should 
have involved six districts which are characterized by a high share of citizens 
with Hungarian nationality and are situated in the South-West part of the SR) 
as well as with the government decision to divide these districts between two 
regions. The SMK later restricted its demands, and asked for the 
incorporation of all these districts into one regional self-government unit. 
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reform, as well as the approval of an Act on Civil Service, were 
delayed (Kling and Nižňanský, 2001: 208). 
 
As stated by Demeš (2001), the NGOs did not remain passive in this 
situation and began to be much more active in relation to public 
administration reform. After the conference entitled “Civic Vision of 
Slovakia: The Third Sector on Public Administration Reform” 
(Občianska vízia Slovenska: Tretí sektor o reforme verejnej správy), 
organized by the S.P.A.C.E. Foundation in January 2001 for all 
relevant political actors, they started a campaign called “For a Real 
Public Administration Reform” (Za skutočnú reformu verejnej správy) 
in March 2001, which was supported by petition activities. 
Consequently, activists from more than 300 Slovak NGOs published 
a public appeal called “Accomplish What You Have Promised, Make 
Terms, and Revive a Real Public Administration Reform” (Splňte, čo 
ste sľúbili, dohodnite sa, oživte skutočnú reformu verejnej správy). 
 
In such an atmosphere, during its special session on 1st April 2001, 
the government agreed on two draft laws regarding the establishment 
of regional self-government units and their bodies. The government 
approved a decision on the creation of 12 parallel regional units and 
bodies – 12 regional state administrative authorities and 12 regional 
self-government units, i.e. a 12 + 12 model (although the SDĽ and 
SOP did not support this variant, they did not use the right of veto) 
even though there was extensive resistance against this model from 
some political actors8; for instance the ZMOS also preferred the 

                                                 
8 The government proposal of the 12 + 12 model was under the pressure of 
criticism especially from opposition political actors. The HZDS preferred the 
variant of 8 regional state administration authorities and parallel 8 regional 
self-government units. The SNS advocated 3+1 or 4 regional territorial units 
(Bratislava, Eastern Slovakia, Middle Slovakia, and Western Slovakia). Its 
representatives emphasized that such a territorial division would be optimal 
in terms of balancing the state budget. Probably the most criticism 
concerning public administration reform came from the Smer-SD: at the 
beginning of 2001 its representatives criticized public administration reform 
as such. For example, Boris Zala stressed that it would internally 
disintegrate the state, which would lose its control function and cause many 
serious problems related to the functioning of state administration as well as 
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original government proposal declared in the official public statements 
presented by its representatives. However, these drafts were not 
supported by all the political actors of the ruling coalition (the left-wing 
parties, i.e. the SDĽ and SOP, did not vote on their approval in the 
proposed versions9) during the parliamentary discussion on them (on 
4th July 2001), and therefore their approved versions varied from 
proposed ones. Finally the NRSR approved three important Acts that 
were influenced by the mentioned events: the Law on Self-
Government of the Superior Territorial Units (the Self-Government 
Regions); the Law on Bodies of Self-Government Regions Election; 
and the Law on the Devolution of Some Competences from State 
Administration Bodies to the Communities and Superior Territorial 
Units. As far as the competences are concerned, these were 
transferred from the sub-system of state administration to the relevant 
territorial self-government units (i.e. communities and superior 
territorial units) over several different periods10. The reason why such 
a periodical approach was decided upon was an the necessity to 
provide an adequate time for both the superior territorial units and the 
communities to prepare themselves for the proper execution of these 
competences. However, even if the transfer periods had been longer, 
it would not have been possible for the most of communities to be 
                                                                                                                   
territorial self-government. The chairman of Smer-SD, Róbert Fico, 
characterized this reform as an “organized diffusion of chaos” and as “mafia 
way to divide a territory, influence and money” (Mesežnikov, 2001b: 105). 
However, critical comments on public administration reform, and primarily on 
territorial division, came from the side of the ANO as well, as it demanded a 
model of 16 regional self-government units. 
9 These two coalition partners behaved in opposition to the proposal that 
was approved by the Government of the SR (Government Decrees No. 
23/2000; 491/2000; 293/2000), the Council of the Government of SR for 
Public Administration, the Economic Council of the Government of SR, the 
Council of ZMOS, the Congress of ZMOS, and the ÚMS. This was 
paradoxical because they had representatives in all of the aforementioned 
bodies and had supported the proposal there. 
10 For instance, there were five different periods for the transfer of some 
competences from state administration units to communities under the rule 
of the Law on the Devolution of Some Competences from State 
Administration Bodies to the Communities and Superior Territorial Units: as 
amended per January 1st, 2002; per April 1st, 2002; per July 1st, 2002; per 
January 1st, 2003; and as per January 1st, 2004. 
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prepared. The problem is that there are too many very small 
communities, especially in the countryside of Eastern and Southern 
parts of the SR. To exemplify this with two statistics, nearly 70% of all 
Slovak communities have less than 1,000 inhabitants, and only 
slightly more than 16% of the total population of the SR lives in these 
small Slovak communities. To select an example, the smallest Slovak 
community called Príkra has only 7 inhabitants but, under the rule of 
the Law on Local Governments as amended, it has the same 
competences as the biggest Slovak community with a one-level 
communal self-government11 – Prešov, which has more than 90,000 
inhabitants. 
 
The most unaccountable point linked with the political activities 
concerning approbation of these acts was the focus on the details of 
the regional division of Slovak territory, instead of a complex 
appraisal of the quality of this aspect of public administration reform. 
Immediately after the decision of the NRSR, Viktor Nižňanský 
resigned from the position of government commissioner, and Ivan 
Mikloš, the Deputy Prime Minister for Economics, refused to 
guarantee the form of public administration reform. The 
representatives of ZMOS, various NGOs, and communities protested 
against the approved territorial division and likened it to a violation of 
democratic principles or political failure. ANO even requested the 
suspension of public administration reform in its entirety, and its main 
argument was linked to the weak legal preparation and vaguely 
defined competences of superior territorial units’ bodies. However, 
nothing came of this protest and the question of the continuation of 
public administration reform was overshadowed by an election. 

 

                                                 
11 Bratislava and Košice are the biggest Slovak communities (there are more 
than 450,000 inhabitants in Bratislava, and 240,000 inhabitants in Košice) 
and, under the rule of the Law on the Capital of the Slovak Republic 
Bratislava as amended, as well as the Law on the City of Košice as 
amended, they use the so called two-level communal self-government. This 
is where one level is represented by the city as a unit with its self-governing 
bodies, and the second one involves parts of the city (Bratislava is divided 
into 17 city parts, Košice into 22 city parts) with their self-governing bodies. 
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The continuation of the second wave of public administration 
reform 
 
After the parliamentary election in 2002, a ruling coalition of right-
centrist (conservative as well as liberal) political parties – SDKÚ, 
SMK, ANO and KDH – was created. From the viewpoint of program 
orientation, these parties promoted market-oriented policies in the 
social-economic fields and adhered to basic liberal democratic 
values. The government program of this coalition presented an 
ambitious plan of sectoral reforms concentrated within a short period 
of time (Mesežnikov, 2004: 64). 
 
There were three important turbulences within the ruling coalition 
formed after the parliamentary election in 2002 which, in the end, led 
to the shortening of the government’s term of office (i.e. in 2006). 
However, in spite of these crises, the government was able to push 
ahead several important reforms12, even in a period at the very end of 
its term of office,. 
 
The poll linked to the second regional self-government election in 
2005 was characterized as political disillusion; approximately 18% of 
the electorate voted in the first round, however the vote in the second 
round was only slightly over 11%. Empirical data derived from various 
surveys or political analyses (Klimovský, 2006a; Klimovský, 2007; 

                                                 
12 The second government of Mikuláš Dzurinda was (and still is) very often 
characterized as rightist-oriented one. As Javůrek (2004) pointed out, the 
majority of Slovak citizens, under the influence of various mass media and 
opposition parties considered it as a rightist government and therefore all its 
reforms received the title of “rightist” too. But such approach is too simplified. 
Videlicet, most of the realized reforms had only an anti-collision character, 
and public administration reform was not an exception. Therefore, any 
attempts to create a causal connection between its shape and rightist-
oriented government are incorrect and imprecise. Many of the implemented 
changes were necessary, and it was a coincidence that there was no 
sufficient political willingness to put them into practice earlier. Such a 
connection caused public opinion on public administration reform to become 
connected with public opinion on the government and its other activities. 
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Mesežnikov, 2006) that were developed before this election support a 
hypothesis about a low degree of citizens’ awareness and interest in 
the activities of regional self-government bodies within the period of 
their first term of office13. 
 
Concerning the public administration system, the government 
implemented fiscal decentralization and put into practice some 
substantial changes concerning state administration (particularly at its 
sub-national levels). 
 
The government decided and parliament consequently approved a 
huge reduction of general state administration in 2003. The most 
visible part of this reduction, from the citizens’ point of view, was the 
abolition of all district state administration authorities and a re-
establishment of state administration authorities at the borough level. 
The main driver of this was a governmental effort to reduce 
generalized state administration (because of the large transfer of 
competences from the regional or district state administrations to the 
regional or local levels of self-government), and vice versa, to 
strengthen its specialized aspects. As stated by Kling and Pilát 
(2003), the reduction of civil servants in the period of years 2002 and 
2003 was slower than that planned and proclaimed by the 
government: as an example, 770 civil servants should have been 
withdrawn by 1st May 2003, but their term was prolonged until the 1st 
July 2003, and only 382 civil servants were in fact withdrawn. 
 
Since 1989, all ruling coalitions have endeavoured to influence policy 
linked to the system of state administration. Some of them hid their 
own agendas, but some acted openly and without any regard for 
public opinion. There were even ruling coalitions which criticized their 
predecessors whilst their own activities were the same if not worse. A 
typical example, cited by Láštic (2004), is the replacement of 
numerous district authority principals who were politically affiliated to 
the SDĽ or SOP by others who politically linked to the parties of the 
ruling coalition (i.e. ANO, KDH, SDKÚ or SMK) at the end of 2003. It 

                                                 
13 However, this low awareness of citizens persists (Klimovský, 2009a). 
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occurred even though it was officially decided on the 5th November 
2003 by the Law on Regional Authorities and Borough Authorities, 
that these district authorities would be abolished and replaced by 
borough authorities as per the 1st January 2004. 
 
The issue of fiscal decentralization became a true “hit” in the public 
debate on public administration reform and its continuation. All major 
political parties pledged to decentralize power over public money, and 
all advocated accumulation of the self-generated revenues of self-
government units (Kling and Nižňanský, 2003: 195) at both the local 
and regional levels. Viktor Nižňanský, before its implementation, 
stated that many political actors as well as common people 
automatically connected fiscal decentralization to higher revenues in 
local and regional self-government budgets. It seemed difficult to 
explain that fiscal decentralization should play “only” the role of a 
suitable tool which shifts decision-making processes regarding fiscal 
tools or instruments (mainly taxes, i.e. tax policy) from the central 
level to lower levels (Manca, 2003: 3). 
 
Fiscal decentralization was not implemented at the same time as the 
decentralization of competences, and because it was implemented 
later, some serious problems occurred. Of course, it interfered with 
basic principles of the division of political power and responsibility: 
because the sub-national self-government units remained dependent 
on the central government’s decisions, there was no motivation to 
utilize their own potential and remove the disconnection between the 
delivering of public services and tax payment, or low responsibility for 
public dues.   
 
Although fiscal decentralization was primarily viewed with 
apprehension by the self-government units and their associations, 
after a relatively short period their representatives complimented its 
impact14. However, because of the mechanism of fiscal 

                                                 
14 Pilát and Valentovič (2006) mention that according to ZMOS's internal 
research, only 11 towns lost due to fiscal decentralization and its 
compensation mechanism in 2005. For that reason ZMOS supported it. 
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compensation, the representatives of the biggest towns (for example 
Banská Bystrica, Nitra, Trnava or Žilina) were not as satisfied as the 
smaller communities. As a consequence of this situation an internal 
tension in ZMOS occurred, for example the representatives of the 
above mentioned larger towns threatened ZMOS with a suspension 
of their memberships. 
 
Despite strong opposition from ZMOS, on 27th September 2005 the 
Parliament approved an amendment of the Constitution of the SR and 
introduced an external control, realized by the NKÚ and its 
organizational units, with respect to territorial self-government (until 
this period, external control could have been exercised only in cases 
of the execution of delegated state administration tasks). ZMOS 
considered it as providing an opportunity for needcless state 
interference with self-government issues, but the majority of experts – 
e.g. Pilát and Valentovič (2006) – considered it a meaningful and 
necessary element which reflected an increase in the importance of 
territorial self-government. 
 
Besides the changes mentioned above, several interesting and in 
some cases also rational proposals concerning territorial self-
government were drafted in 2004 and 2005 Klimovský (2008). First of 
all there was a document entitled Communal Reform which had been 
elaborated by Viktor Nižňanský, the Government Commissioner 
(Plenipotentiary) for Decentralization of Public Administration. This 
document involved, besides other elements, justification and 
proposals for an amalgamation of units on a communal level of 
territorial self-government. Viktor Nižňanský was inspired by the 
amalgamation processes in several European countries (for example 
in Nordic countries, Poland, and some German states) and proposed 
two possibilities for an elimination of the too highly fragmented local 
government system in Slovakia. As he emphasized, the Slovak 
communities should be amalgamated in one of two ways: either in an 
area-based way which would be connected with abolition of 
amalgamated communities (amalgamated communities would a 
create defined and fixed number of municipalities with their own legal 
personalities); or by the establishment of communal unions 
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(associations) which would be connected with the preservation of 
amalgamated communities (a communal union would be a territorial 
self-government intermediary, and a fixed number of such unions 
would not be defined). The representatives of ZMOS, and especially 
its chairman Michal Sýkora, stressed that communal reform was 
necessary but that amalgamation is possible only if the principle of 
spontaneity is adhered to. Besides this proposal, some experts as 
well as politicians called for a re-arrangement of the regional division 
of Slovak territory. While the creation of more regional territorial self-
government units in the Eastern part of the the SR (for instance 
Region Spiš or Region Zemplín) was supported mainly by the 
regional political actors, the issue of independence for Bratislava (with 
its position of a self-government region) was supported not only by 
Bratislava’s representatives but also by many experts. A very 
interesting debate appeared within the context of the self-government 
of Košice. As mentioned, although this city only had slightly over 
240,000 inhabitants, it is divided into 22 city parts, which is both 
unusual and inefficient because the largest (Košice – Západ) has 
more than 40,000, and the smallest (Košice – Lorinčík) less than 400, 
inhabitants. Last but not least, there was a proposal related to the 
possibility of a temporal unification of territorial self-government 
elections (i.e. communal self-government elections as well as 
regional self-government elections). Its proponents argued for an ad 
hoc prolongation of the terms of office of those superior territorial 
units’ bodies that were established by regional self-government 
elections in 2001. On the contrary, the opponents of this proposal 
reasoned that its impracticality lay in a danger of setting a precedent 
which could be misapplied in the future. However, all these proposals 
failed to attract broad political or public interest and support. For 
example, as far as communal reform is concerned, a new 
government elected in 2006 did not refer to it in its manifesto; in the 
case of Košice, on account of strong resistance from smaller city 
zones, this debate lost its way; and with reference to the prolongation 
of regional self-government bodies’ term of office, the points 
emphasized by its opponents turned the tide. 
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Conclusion: the most important outcomes and expectations 
 
The second wave of public administration reform in Slovakia was not 
as essential as the first wave, when the communist regime had been 
removed by completely new democratic institutions, but its impact is 
significant (Klimovský, 2006b). In spite of turbulences within the ruling 
coalition, it was able to implement several important measures, 
namely: 

- the establishment regional self-government; 
- extraordinarily widespread administrative and political 

decentralization including both regional and local levels; 
- reduction of the local state administration (including not only 

the number of institutions but also the number of civil or public 
servants), and; 

- fiscal decentralization that led to the stabilization of local and 
regional budgets. 
Obviously, it is impossible to say that the second wave of 

public administration reform in Slovakia solved all of the problems 
associated with inefficiency and ineffectiveness in the public 
administration system. Furthermore, in the period of 2006-2010 the 
reform efforts have almost stopped, and therefore there is a question 
as to whether the new government which was created by the 
parliamentary election in June 2010 will be able to re-join in those 
efforts. Inter alia, so called communal reform (or more precisely the 
consolidation of local government structures and amalgamation of the 
smallest communities), the implementation of a higher level of e-
governance (with special regard to the digitalization of public 
procurements and information instruments), and the continuation in 
reductions of state administration are awaited with huge 
expectations15. 
 
 
 
 

                                                 
15 See also Nižňanský (2005), .#Klimovský (2008), Klimovský 2009b, 
Klimovský 2010a, and Klimovský 2010b.  
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LOCAL ECONOMIC NORMATIVE AND HUMAN 

RESOURCE ACTIVITIES ANALYSIS IN PRACTICE 
 

Alenka Pandiloska Jurak1 
 
 
Abstract 
The aim of this paper is to present a development of a model for 
evaluating the work of Slovenian municipalities. The purpose of the 
development of this model is that after entering the data into the 
model, not only municipalities that are similar to each other can be 
compared but also those that are in terms of population, territory size, 
etc. quite different.  
 
Key words: Slovenia, evaluation, local administration, municipalities, 
performance, new public management 
 
 
Introduction  
 
The aim of this paper is to present a development of a model for 
evaluating the work of Slovenian municipalities. The purpose of the 
development of this model is that after entering the data into the 
model, not only municipalities that are similar to each other can be 
compared but also those that are in terms of population, territory size, 
etc. quite different.  
 
In designing the model we focused on two areas. The first is 
establishing indicators which do not cover only the municipality's 
financial performance, but also other indicators that indirectly affect 
municipality’s development. We determined relevant indicators of the 
functioning of the municipality and how these indicators related to 

                                                 
1 Alenka Pandiloska Jurak,M.A. is assistant at the School of Advanced Social 
Studies 
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each other. The second area is the determination of these indicators 
importance (Pandiloska Jurak 2009b: 315). Given that the pilot test 
(Pandiloska Jurak 2009b: 331 - 334) showed the stability of the 
model, the next faze of research covered all Slovenian municipalities 
using data from a year 2009.  
 
 
New public management 
 
The public sector in contemporary world needs to respond flexibly to 
the complex and rapid changes and circumstances, which can be 
difficult for the decision makers. The public sector, that focuses on the 
steering (not just implementation), actively develops community, state 
and nation, has a higher degree of integration, and implement more 
social and economic policies (Osborne and Gaebler 1993: 32-34). For 
over last twenty years public sector reforms pursues open and more 
or less decentralized management model to replace the classical, 
generally rigid hierarchy. The most appropriate model for the integrity 
of the various measure sets of business is a concept under the 
common name of New Public Management (Kovač 2000: 280-281).  
  
Slovenian public sector and the local government still did not 
completely transform from the classic bureaucratic system to more 
flexible on. Various attempts to reorganize the work of Slovenian 
public administration at all levels have been primarily targeted at 
changing the law. The public sector has gained more responsibility, 
especially in public spending on salaries of public servants. Public 
service contracts ensured greater transparency. A special program 
was introduced for reducing administrative barriers and allowing 
citizens access to all information collected about them by various 
government institutions, with limited exceptions of information 
concerning national security. This reform represents a new 
understanding of the public sector in Slovenia as more user-friendly 
sector. Changes in the laws on wages of civil servants introduced a 
more efficient system of remuneration, which is more defined, 
although it is still not focused on results. On the other hand, there was 
no systematic effort to change the administrative culture, which is a 
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fundamental element of any successful change and should be linked 
with the development of an appropriate system of motivation for 
public servants (Pinterič 2008: 57-58). 
 
 
Management on a local self-government level 
 
The growing number of municipalities has led to a serious 
reorganization of local self-government, especially with the growing 
interdependence of the needs for financial and human resources. In 
this sense, inflation can be associated with municipalities (which in 
general are not financially and staff self-sufficient) with two different 
strategies of development of new municipalities (Pinterič 2008: 60-
61). In doing so, we understand financially self-sufficient communities 
as those, which are capable of their own revenues to finance its basic 
functions. Self-sufficient in staff or personnel are those municipalities 
that have employed sufficient qualified personnel to perform their 
fundamental duties. 
 
The first is the interest of those who seek policy options to become a 
part of (at least locally) the political elite. Another reason for inflation 
is the flow of money in some municipalities, where most of the money 
is invested in the development of municipal centers and was omitted 
from the periphery systematic investment plans. In those cases the 
creation of new municipalities with independent financial resources in 
the form of taxes and the allocation of state support is apparently 
effective. These municipalities devote a large share of budget funds, 
compared to the cost of materials and labor, into investments. They 
are more successful in attracting additional national and European 
funds for investments. In addition, they have a positive statistical data 
in all forms of development (infrastructure, services, social 
environment, etc.) On the other hand, municipalities, generated by 
the private interests, in general spent the highest percentage of 
money for labor and material costs, while the funds for investments 
are low. We can not yet confirm this pattern for the municipalities, 
established in 2002 and 17 municipalities established in 2006. 
However there is a new phenomenon in the Slovenian local self-
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government (which may be associated with the above-described 
problems), that could be seen in the first local elections in 2006. Local 
elections in 2006 led to major changes in the local political scene, 
which are likely to strongly influence the further development of 
Slovenian municipalities (Pinterič 2008: 60-61).  
  
Burdened with the changes in the national political arena and the 
opportunity that has developed the first general elections, a significant 
number of entrepreneurs together with other independent candidates 
entered  the local politics (Pandiloska and Pinterič 2009: n.k.). Even 
more surprising is the fact that voters, despite the political uncertainty 
at the national level, elected a higher number of independent 
candidates at the local level (or candidates who did not have explicit 
support from the party). Overall, in 2006 Slovenia got non-party 70 
mayors (although some of them have strong informal links with the 
various political parties). They represent a third of Slovenian mayors. 
In other words, this means that we can observe a strong trend 
towards depolitization of Slovenian local politics, especially if we 
know that in 2002 there were "only" 25% such non-party mayors 
(Internet 1). 
  
Depolitizations of local politics brought a new approach to the 
management of municipalities with a stronger emphasis on principles 
of executive leadership in comparison with prior coordination of 
political interests. But when we talk about de-politicization and the 
introduction of managerial principles in local self-government we need 
to put a more precise definition. Depolitization actually means the 
absence of strong links between local decision-makers and traditional 
party policy, but does not mean that all (if any) problems are 
perceived as strictly technical, apolitical issues. The issues still 
remain a source of debate, which may have personal and economic 
interests however it substitutes party interests. On the other hand, 
managerial approaches in local self-government are not understood 
as systematic adoption of a rule against all the rules of public 
administration but as transformation towards a more flexible 
understanding of the law in terms of moving from "by the law" to 
"within the boundaries of the law" (Pandiloska and Pinterič 2009: 
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n.k.). This allows a greater level of performance (not necessarily 
efficiency) within the legal framework which already may be leading 
from the traditional bureaucratic administration towards a model 
closer to a new public management (Lane, 1995).  
 
 
Public - private interest 
 
Managerial principles introduced an amendment to the relations 
between the (public) political actors at the national level and those 
representing various private interests. In Slovenia, as in most other 
Western democracies, it is perfectly legal to be effective and 
providing quality work until it is done in the legal framework. The 
Constitution allows Slovenian municipalities to govern the local affairs 
of public interest in the way they prefer (within a legal framework). 
Furthermore, the Law on Public Private Partnerships (LPPPs from 
here on) allows cooperation between private and public sectors in the 
most unusual way possible as long as both sites have an interest and 
spend funds in a rational way for the provision of public goods and 
public services. However, at least one disadvantage of the Law on 
Public Private Partnerships is that it does not specify all the possible 
ways of how public institutions can be engaged with the private 
sector. This leads to the restriction of opportunities for cooperation, 
which is related to the interpretation of public-private partnerships 
with the private sector as a form of public support for private projects 
and public sector. The opposite interpretation is, that the public-
private partnership investments are made for public goods provision, 
while private interest is irrelevant. Nonetheless, there are also some 
cases where the presence of strong mutual interest in terms of public 
financing of private projects that will be in the public interest, or the 
systematic support of private investment in public projects to be co-
managed by public and private partners for the implementation of the 
public and private interest (Pandiloska and Pinterič 2009: n.k.). 
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The financial autonomy of municipalities 
 
 At this point it is necessary to define what the term financial 
autonomy of a municipality presents. It should not be equated with 
self-sufficiency by municipalities as such. On the one hand there is 
the likelihood or applying pressure or power over decisions of the 
state due to financial dependence and additional funding. On the 
other hand, there is a possibility of implementing the legislative power 
of the right to have control over the use of state funds, regardless of 
financial (in) dependence (self-sufficiency). 
 
Municipalities are unable to expend financial resources regardless of 
national priorities and state intervention. Ministry of Finance and ECA 
have strong powers to intervene in the municipal budget and financial 
decisions in the municipality. Furthermore, the Ministry of Finance 
supervises the annual income, particularly in the case of those 
municipalities that have greater financial needs than their own 
resources. Government and National Assembly provided for the tax 
as well as some non-tax revenues of municipalities (Pandiloska and 
Pinterič 2009: n.k.). 
 
Municipalities are not entitled to set their own local taxes and thus 
ensure their own financial resources, while no assurances that the 
state will ensure adequate resources for local development. On the 
contrary, the last of the Financing of Municipalities Act has 
strengthened the role of the Ministry of Finance. It stipulates that the 
share of personal income tax, which belongs to the municipality, no 
longer provides the law, which made municipalities even more 
vulnerable. We can say that the Slovenian municipalities are fully 
financially dependent from the interest the Prime Minister. Planned 
establishment of regions will only weaken their autonomy (Pandiloska 
and Pinterič 2009: n. k.). 
 
Making arrangements and certification of municipal budget can be 
seen as an additional problem. The mayor proposes the budget, but 
can not freely decide on its adoption. A positive vote is necessary in 
the municipal council. On the one hand, this presents a control of its 
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arbitrariness but on the other hand it could block the implementation 
of a good budget plan, if there is no consensus on the inter-party 
level. 
 
The municipal budget should be directed to goals. The advantages of 
this are as follows: giving employees an incentive to save, put the 
resources to test new ideas, give managers the autonomy they need 
to respond to changing circumstances, it creates a predictable 
environment, streamlining the budget process, saving money for 
auditors and budget officials and last but not least, the mayor and the 
municipal administration can deal with other problems (Osborne and 
Gaebler 1993: 122-124). However, all of the above can exist only as 
theory in Slovenian local self-government of party and individual 
interests. 
 
 
Human resources in Local Self – Government 
 
People are emerging as a key factor in the organization changes 
while they are also subject of transformation and change. Human 
Resource Management is a specific area of work which functions not 
only through different approaches and models, but also through the 
invisible, or at least difficult to interpret, leverage and legitimacy. If the 
administration's mission in the broadest sense is to serve the citizens, 
the aim of daily work and the efforts of organizations in the public 
service is customer satisfaction (Pretnar n.k.). Customers are not 
interested in the system; they do not care what happens in the 
background. They only want things they need to be available 
(Osborne and Gaebler 1993: 192). To achieve this goal, we need to 
develop human capacity in the direction of knowledge and skills to 
work. In doing so, we must not forget the satisfaction of employees as 
motivation and attitudes within the organization also reflected in 
relations with customers. Correct mutual relations and employee 
satisfaction is a prerequisite for good relations with costumers 
(Pretnar n.k.). 
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Osborne and Gaebler say (1993: 81-84) that in cases of monopoly 
the private sector is equally ineffectual as the public sector. 
Competitiveness is one that requires the incumbents to meet 
customer needs. Most of us assume that competition for employees 
in the public sector in something negative. However if civil servants 
are provided with a degree of security, competition becomes very 
encouraging for them. This competition is not necessary to be 
searched beyond the public sector or on a market. It can be set up 
within the organization itself (Osborne and Gaebler, 1993: 81-89). 
The principle of user – friendly forces the to the responsibility of 
forcing the to customers, non-political decision making, stimulate 
innovation, give customers the choice between different types of 
service, which in turn leads to lower spending, creating more 
opportunities and the equality of access to information on prices and 
quality of different providers (Osborne and Gaebler 1993: 181-185). 
 
Slovenian public sector reform moved from the structural and 
organizational changes to the management of human resources, the 
potential of public officials and focused on their professional 
development (Pinterič 2008: 59). Changes in the Law on wages of 
civil servants established effective reward system; salary system is 
more defined, although it is still not focused on results. It also caused 
many problems in practice, particularly in meeting the required 
qualifications for an already busy jobs and salaries in the conversion 
rates of pay grades. We can not overlook the fact that the Civil 
Servants Act provides a possibility that the officer or authority, on a 
proposal official responsible for proposing the appointment, within 
one year after his appointment dismisses a Director-General at the 
Ministry of Government Services, Secretary-General Ministry, the 
agency within the Ministry, Chief of Administrative Unit and the 
Director of Municipal Administration and Registrar of the municipality. 
Dismissal is without prejudice to the time the officer performed the 
function as possible within one year of the appointment of an official 
position. Before the Law Amending the Law on Civil Servants (Civil 
Servants Act-B) from the 2005 resolution was possible only in the first 
three months of his appointment as an official. 
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Because of the fragmentation and small size of certain municipalities 
(see Pinterič 2008: 60-61), they have too few employees to meet all 
the statutory requirements for quality and efficient work of the 
municipal administration. The whole area of Slovenia is characterized 
by relatively small local authority that deals with a fairly large area of 
tasks, leading to congestion of employees and small potential for 
further development of the municipality. 
 
 
Evaluation tools 
 
To determine the effectiveness and efficiency of the organization 
(outcomes) and its increase in the administration it is necessary to 
monitor performance. In addition, it is also useful to monitor the 
performance and / or improvement of flexibility of the organization. 
Performance monitoring is a prerequisite of each evaluation and 
critical element of the introduction of changes in the performance in 
public and state administration (Žurga 2002: 101). On the other hand, 
it is also true that what is measured, it is done. If you do not measure 
results (Osborne and Gaebler as 1993: 146-147), we can not 
separate success from failure. It happens that the budget is reduced 
to certain programs, because decision makers do not know the 
objective information, on the other hand, some of them are not 
interested, because they work only on the basis of party interests 
(Osborne and Gaebler 1993: 146-147). Success that is not seen can 
not be rewarded or otherwise. If not success is not rewarded, we are 
rewarding failure. Rewarding success may seem obvious, but in 
practice often not implemented. If we do not see success, he can not 
learn (Osborne and Gaebler 1993: 148-145; Žurga 2002: 101). 
Organization can not learn from its mistakes, if those mistakes are not 
previously identified (Osborne and Gaebler 1993: 148-145). 
 
In light of the importance of evaluation as an essential element, 
particular emphasis is set on results, productivity and efficiency. It 
concerns the knowledge of the effects and process efficiency, which 
is in contrast to traditional approaches in public administration and 
underlines the importance of the operation of each office as a whole 
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and also each individual. By setting an evaluation the problem of 
measuring values occurs (and thus the public interest) since values in 
public activity is not always possible to identify and measure (Bučar in 
1981: 405, Kustec Lipicer 2007: 201-202). In addition, there are 
several types of participants in public administration, which do not 
accept uniform criteria, even if such a single criterion can be made. 
Assessment of administrative action is largely in the area of rhetoric 
and interest of those who estimated benefits and have access to 
social power to force their interpretation as acceptable (Bučar 1981: 
405). 
 
In the business world as well as in the public sector various models 
and standards based on specific criteria and methodological tools 
measure and value the quality, effectiveness, efficiency and 
excellence. European administrative space operates within the acquis 
communautaire. So called informal EU acquis was also created in the 
form of minimum standards that are required for effective 
implementation of Acqui (Kovač 2003). On this basis, a Government 
strategy was enforced (see Slovenia Strategy, the development vision 
and priorities for 2005 and Strategy for further development of the 
Slovenian public sector from 2003 to 2005) in which, as a 
methodological tool for evaluating the quality, efficiency and 
excellence following standards occur: ISO - The International 
Standards Organization, EFQM - European Foundation for Quality 
Management and the CAF - Common Assessment Framework. 
  
However, it is necessary to pay special attention to the selection of a 
model, which assesses the functioning of the organization its 
implementation and that the results themselves are not the end. After 
evaluation it is necessary to examine the results and find possible 
solutions to correct deficiencies. It should also be noted that there are 
certain shortcomings in the criteria due to specific characteristics like 
administrative units and municipalities, particularly in the field of 
benchmarking and their own feasibility which can be avoided in other 
parts of public government. The reason mainly lies in differences in 
size and population of the territory covered by the number of 
employees and scope of work, which also affects various aspects of 
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management and organization of work. At the implementation of 
measurements the problem of providing anonymity can be a problem 
(employees are familiar with each other, so their opinions are known 
in advance, and thus the results). At this point, of course, we need to 
the relevance of a standardized model. Organizational forms should 
be addressed as more comprehensive and complex.  
 
Model for evaluating the work of Slovenian municipalities  
 
Based on the analysis of local, economic, regulatory and human 
activity and Easton model we developed a tailored model for the 
evaluation of the functioning of local self-government that preserves 
the basic features of the original model while taking into consideration 
the specifics of Slovenian Local Self-Government. In our model, input 
represents environmental of municipalities - relevant foundations, 
endowments and opportunities that represent support and demands 
at the same time. Given the fact that a plethora of applications can be 
a risk for the system (in our case also an overload for municipal 
administration) and the fact that some claims may be, by its very 
nature dangerous for the survival of the system, political system is 
equipped with gatekeepers - polity and municipal administration. So 
called black box model partially covers goalkeepers because they are 
taking care of public policy and financial indicators. The output of the 
model are operating conditions provided by the municipality for the 
life of citizens and the functioning of already existing companies and 
the emergence of new ones. The outcome represents the 
development of the municipality (Pandiloska Jurak 2009b: 328). 
  
Functioning of municipalities provide four sets, which we named 
personnel quality (PQ), management (M), infrastructure development 
(ID) and development orientation (DO). Descriptions represent the 
fundamental intrinsic properties of individual lots. Given the 
importance of the lots they are ranked. Employees are a key factor in 
the organization. Not only highly educated but also appropriate staff 
can have extraordinary results, despite the lack of funding and 
deteriorating working conditions. They determine the effectiveness of 
the management in the municipality. Based on the management 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 40  

results, infrastructure development is achieved, which leads to the 
development orientation. In accordance with above, quality of 
personnel was assigned to the value of 0.35, 0.30 to management, 
infrastructure development 0.20 and developmental orientation value 
of 0.15. Total value of these sets of indicators is summarized and 
multiplied by the value set. The sum of these multiplications is 
followed (Pandiloska Jurak 2009b: 328). 



 Illustration: Model for evaluating the work of Slovenian municipalities 

 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Source: personal view on a basis of Easton model (Easton 1965 in Della Porta 2003: 17)
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Legend: 
III - a budget surplus (deficit) (total revenue - total expenses) 
XIII -  balances on 31st of December (past year) in the municipality 
400 - salaries and other personnel expenditures 
411 - transfers to individuals and households 
412 - transfers to non-profit organizations and foundations 
4020 - office and general supplies and services 
4021 - special materials and services 
4023 - transport costs and services 
4024 - mission expenditure 
4102 - subsidies to private companies and private individuals 
42 - capital expenditure 
70 - tax revenue 
741 - received funds from the state budget on the basis of the 
European Union Budget 
78 - received funding from the European Union 
 
Functioning of municipalities according to the formula: (ΣPQ * 0.35) + 
(ΣM * 0.30) + (ΣID * 0.20) + (ΣRN * 0.15)  
 
The larger the sum, the better functioning of the municipality is. For this 
reason, some indicator values were given negative sign for example, 
increased financial compensation to the number of inhabitants in the 
municipality means a municipality does not achieve sufficient revenue to 
implement the basic tasks, so the value of this indicator is subtracted. 
Within each set the most important indicators are set. 
 
Indicators that determine a set of personnel quality are: 

- The percentage of the number of employees in the municipal 
government in terms of population with permanent address in the 
municipality will show the relative information that can also be 
compared among municipalities; 

- Replying to e-mail to individuals measures the municipality’s 
responsiveness to resident initiatives and their knowledge of ICT; 

- Inter-municipal cooperation, which will measure if municipalities 
cooperate with each other; 

- Financial compensation in a current year depending on the 
number of people with permanent address in the municipality will 
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show what amount of funds on citizen municipality needs in the 
extent necessary for the implementation of its main tasks; 

- Total surplus (deficit) (total revenue - total expenses) and 
balances on 31st of December of a past year in the municipality 
in terms of population with permanent address in the 
municipality. The result will show how the changing situation on 
account of the number of residents. Information will be 
particularly important for temporal analysis of the municipalities 
operation; 

- The percentage of funds received from the state budget on the 
European Union Budget basis and received funding from the 
European Union in terms of total revenues will tell us how 
successful the applications were in tendering state departments 
and agencies, financed by the European Union and how 
successful municipalities were at applications to European Union 
calls (Pandiloska Jurak 2009b: 315). 

 
Indicators that determine a set of management are: 

- The relationship between municipality area per capita area of 
each municipality and the whole country per capita, we will show 
the relative size of the municipality according to the size of the 
state, which will also allow comparability between municipalities; 

- The percentage of employee wages and other expenses in 
relation to all expenditure in the municipality; 

- The percentage of financial compensation in the current year in 
relation of any income in the municipality together (I) - (FI / I) * 
100; 

- The percentage of tax revenue from all revenue in the 
municipality together; 

- The percentage of transfers to individuals and households in 
relation to the total expenditures in the municipality; 

- The percentage of transfers to non-profit organizations and 
institutions in relation to all expenditure in the municipality 
together; 

- The percentage of expenditures for office and general supplies 
and services in relation to all expenditure in the municipality 
together; 

- The percentage of expenditures for special materials and 
services in relation to all expenditure in the municipality together; 
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- The percentage of expenditures for transportation costs and 
service in relation to all expenditure in the municipality together; 

- The percentage of expenditures for missions in relation to all 
expenditures in the municipality together (Pandiloska Jurak 
2009b: 316). 

 
Indicators that determine a set of infrastructure development are: 

- The relationship between the length of municipal roads (local 
roads and public roads) per capita in each municipality and the 
length of municipal roads (local roads and public roads) per 
capita in the entire country; the relative results will allow 
comparability between municipalities, and determine 
infrastructure development of the municipality; 

- Percentage of primary schools in the municipality in relation to 
the total number in the state;  

- The percentage of subsidies to private companies and private 
individuals in relation to all expenditure in the municipality 
together (Pandiloska Jurak 2009b: 316). 

 
Indicators that determine a set of developmental orientation are: 

- Percentage of financial compensation reduction in the current 
financial year as compared to the previous year will show 
whether the municipality received more funding on its own (has 
been collected more taxes than the previous year), which directly 
reflects the development of the municipality. Municipalities that 
do not receive financial compensation, were allocated 100 
percent;  

- The percentage of investment expenditure in relation to the total 
expenditure in the municipality; 

- The percentage of capital expenditures in the municipality in 
relation to current expenditures in the municipality together;  

- The percentage of investment in light in the current investment 
expenditure of the previous year. A negative sign means a 
decrease in comparison with previous year; 

- Reduction of the rate of registered unemployment 
(unemployment in January in a current year - unemployment in 
December in a current year); 

- Subsidies to private companies and private individuals in relation 
to all expenditure in the municipality together; 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 45  

- Received funding from the European Union, will give us 
information only on whether the municipality received funding or 
not; 

- Corporate income per capita in the municipality (Pandiloska 
Jurak 2009b: 317). 

 
 
Relevance of the model 
 
Previous research on the functioning of municipalities (see Pinterič 
2004, Pinterič, Benda and Belak 2008, Milunovič 2005, Devjak 2006) 
concentrated mainly on thematically separated research work in the field 
of administrative capacity of municipalities, municipal authorities and the 
modernization of municipal finance. Despite the important findings of the 
administrative incompetence and financial failure they did not address 
the causal links as municipal environment and living communities, its 
effectiveness and development. Therefore, we strived to develop a 
model for evaluating the work of Slovenian municipalities, which will 
show systematized data. 
 
Such an evaluation can contribute to the understanding of the current 
crisis on several dimensions. The first is that the results can show how 
municipalities manage their day to day tasks and funds. Second it is 
important to show how the municipalities are capable to gain funds form 
other resources (like EU structure funds) since there are less and less 
funds in the budget. The third dimension can show us, what kind of an 
impact the crisis has on other performances of the municipality – local 
roads, number of new business, unemployment rate etc. And last, the 
evaluation can presents a comparison between municipalities on a 
longer time period. That research can, at the beginning, show us, what 
kind of impact the crisis currently has on a comparison to previous years 
and later on, how successful the municipalities will be, when the crisis 
ends on a comparison to years before the crisis and in the crisis.  
 
 
Applicative research results and further development steps 
 
For the purpose of the model testing (a pilot test) eight municipalities 
were selected (Pandiloska Jurak 2009b: 331 – 334). Selection criteria 
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were based on the diversity of municipalities in terms of population. Data 
required for the pilot test for evaluating the functioning of municipalities 
were obtained from several sources such as Ministry of Finances, 
Statistical office of the Republic of Slovenia and telephone interviews 
with Directors of Municipal Administration.  
 
Based on the results of pilot test we can say that the model for 
evaluation introduces a new perspective on the operation of Slovenian 
municipalities (see Pandiloska Jurak 2009a: 43 – 48). The results in the 
first place confirm that it is possible to set a stable model for evaluating 
the work of Slovenian municipalities, which include not only financial 
performance but also other elements that affect the functioning of 
municipalities. The model provides a substantive analysis of the 
functioning of the municipality, while the content analysis and the 
calculations allow comparability of municipalities (Pandiloska Jurak 
2009a: 43 – 48 and Pandiloska Jurak 2009b: 331 – 334).  
 
Given that the pilot test (Pandiloska Jurak 2009: 331 - 334) showed the 
stability of the model, the next faze of research was made. It covered all 
Slovenian municipalities using data from a year 2009.  
 
The research showed several interesting outcomes: 
1. All municipalities were ranked according to their results in four sets 
(personnel quality management, infrastructure development, 
developmental orientation). The rankings showed uneven results. For 
example Municipality Bistrica ob Sotli gained 16th place in personnel 
quality, 163rd in management, 5th in infrastructure development, and 87th 
in developmental orientation. 
2. City municipalities do not rank among the highest, regarding the sets. 
3. City municipalities do not rank among the highest, regarding the 
results all together (City municipality Ptuj gained the highest – 27th 
place). 
4. The highest results are gained by smaller municipalities. 
 
The results are quite interesting; however some further steps are 
required before we can start with detailed analysis. The model itself is 
based on indicators that were set by the content relevance (the model is 
relevant regarding the content). Due to the results our aim for the next 
step is to determine mathematical relevance of the indicators (the 
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mathematical relevance of the model). For that purpose, factor analysis 
will be used.  
 
Exploratory factor analysis is concerned with whether the covariance or 
correlations between a set of observed variables can be explained in 
terms of a smaller number of unobservable constructs known either as 
latent variables or common factors. Explanation here means that the 
correlation between each pair of measured (manifest) variables arises 
because of their mutual association with the common factors. 
Application of factor analysis (Landau and Brian 2004: 288 – 291) 
involves the following two stages (i) determining the number of common 
factors needed to adequately describe the correlations between the 
observed variables, and estimating how each factor is related to each 
observed variable (i.e., estimating the factor loadings), (ii) trying to 
simplify the initial solution by the process known as factor rotation. It is 
often easier to follow how groups and individual skulls join together in a 
dendrogram, which is simply a tree-likediagram that displays the series 
of fusions as the clustering proceeds for individual sample members to a 
single group. The dendrogram may (Landau and Brian 2004: 327), on 
occasions, also be useful in deciding the number of clusters in a data set 
with a sudden increase in the size of the difference in adjacent steps 
taken as an informal indication of the appropriate number of clusters to 
consider. 
 
The results of this analysis will set further steps in our research. It is 
expected, that some corrections regarding indicators and sets will be 
necessary. 
  
At the end we need to stress that the pilot test and the full research did 
not consider certain indicators, which are part of the model for the 
evaluation and should be considered in the further development of the 
model: the percentage of people with XII, XIII and IX level of education, 
employment trends, (un) professional performance and the performance 
of the Mayor and Member of National Assembly, the number of deputy 
mayors and the (un) professional performance. The following would also 
need to consider how to incorporate more complex indicators, such as 
options, information and interests. 
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CRITICAL DIVERSITY LITERACY: DIVERSITY 
AWARENESS IN TWELVE SOUTH AFRICAN 

ORGANISATIONS1. 
 

Melissa Steyn2 
 

 
Abstract 
 
South African society has undergone a remarkable political and legal 
transformation since 1994, moving from apartheid towards a democratic 
society which enshrines the rights of diversity. However, deep social 
divisions and inequalities persist. Twelve case studies were conducted 
as part of the DEISA research programme into diversity and equity 
transformation in South African organisations.  The concept of Critical 
Diversity Literacy (CDL) was useful to judge the organisations for their 
disposition towards diversity, and the extent of their achieved 
transformation. The CDL model proposed here is a conceptual tool for 
teaching and implementing transformation towards more socially just 
approaches to workplace diversity, even in complex postcolonial 
contexts. 
 
Introduction 
 
With the pressures of rapidly changing internal demographics within 
national states, as well as the ever-accelerating interconnectedness of 
communities across the globe, there is an enormous thrust to theorise 
questions of diversity, co-existence and identity, not only in order to 
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formulate sound progressive policy and practice, but because engaging 
issues of difference in mutually affirming ways is necessary if we are to 
have a future together on the planet (Adler, 1997; Bauman, 2004; 
Essed, 2002; Mindell, 1995; O'Hara-Devereaux, 1994; (Senge, 2000; 
Sen, 2006). International thinking on human rights increasingly 
recognises diversity as a human rights issue, as can be seen explicitly 
stated in documents such as the Declaration of the World Conference 
against Racism held in Durban, South Africa (World Conference against 
Racism, 2001).  South African society has seen a remarkable political 
and legal transformation in the past fifteen years, moving from 
institutionalised apartheid towards a democratic society which enshrines 
the rights of its people in all their diversity. The South African 
Constitution (1996) prohibits all forms of unfair discrimination based on 
criteria such as race, gender, sexual orientation and other grounds, and 
the Equality Act (2000) recognises the promotion of diversity as a fair 
reason for “positive” discrimination such as in Affirmative Action. The 
Constitutional Court Judge, Pius Langa (2007), has indeed found that: 

The acknowledgment and acceptance of difference is particularly 
important in our country where for centuries group membership 
based on supposed biological characteristics such as skin colour 
has been the express basis of advantage and disadvantage.  
South Africans come in all shapes and sizes.  The development 
of an active rather than a purely formal sense of enjoying a 
common citizenship depends on recognising and accepting 
people with all their differences, as they are. The Constitution 
thus acknowledges the variability of human beings (genetic and 
socio-cultural), affirms the right to be different, and celebrates the 
diversity of the nation. (Constitutional Court Judgment, CCT 
51/06, 2007) 

 
Widespread reform has taken place in the labour sector since 1994. The 
government has introduced new legislation affecting labour relations, 
basic conditions of employment, and employment equity, thus providing 
the basis for far-reaching changes in South African employment 
practices. The Commission for Conciliation, Mediation and Arbitration, 
the Labour Court, as well as other structures set up to monitor labour 
standards provide the means for unfair labour practices to be challenged 
and rectified. A significant piece of legislation which has changed the 
labour landscape in South Africa is the Employment Equity Act (1998). 
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This requires every employer to promote equal opportunity in the 
workplace by eliminating unfair discrimination from any employment 
policy or practice and to demonstrate progress in diversifying the 
workplace in such a way that previously excluded groups are fully 
represented, and promoted. Yet the profile of senior positions remains 
overwhelmingly white and male, and progress remains very slow 
(Commission for Employment Equity, 2006; Booysen, 2007). Similarly, 
the National Skills Development Strategy sets out a vision for skills 
development that has "the promotion of equity" prioritised as one of six 
central goals. Skills development is one way in which equity can be 
achieved, and through the Skills Development Act (1998) and the Skills 
Development Levies Act (1999), the government is compelling 
organisations to widen opportunities, build equity and encourage 
collaboration to make this happen. Black Economic Empowerment 
measures, and more recently, Broad Based Black Economic 
Empowerment legislation (2003) also seeks to change the complexion of 
ownership of companies to reflect the demographics of the nation.  
On the ground, however, South African society is a long way from 
embodying the progressive legislation in everyday practices and 
approaches. Deep social divisions and inequalities persist, perpetuated 
along the fault lines created by the past colonial and apartheid 
ideological commitments, within the context of a region grappling with 
conflict, political upheaval and poverty at the same time that it opens up 
to the pressures and opportunities of globalization; the diversity of the 
population more often than not is regarded as a source of difficulty and 
unequal access and opportunities persist (Grunebaum & Robins; 
Makgoba, 1998; Steyn, 2003; Zegeye, 2001; Ansell, 2001; Franchi, 
2003; Booysen, 2007; Commission for Employment Equity, 2006). It has 
become a commonplace to observe that while one can change laws one 
cannot legislate the hearts and minds of citizens. To develop an ethos in 
which ordinary people develop the requisite understandings, approaches 
and skills to bring about transformation of the various sectors of society, 
they themselves have to undertake the learning and educate themselves 
about how oppression functioned in the history of the country, how 
ordinary people participated, and continue to participate, in perpetuating 
oppressive systems, and how individuals can make a contribution 
towards greater social justice within their sphere of influence. They have 
to become literate to the issues of oppression and discrimination in all 
guises, become intolerant of injustice in the status quo, and come to 
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care about creating a more equitable present and future. In short, they 
need to become “literate” in issues of diversity. This is especially true for 
those who hold positional power, such people in management positions. 
These are the people who are responsible for driving change in their 
organizations--a generally held view, almost to the point of a truism, is 
that transformation is only successful when there is executive and 
management commitment for the change processes.    
This article does not set out to argue the need for diversity or 
inclusionary practices in organizations, as this is a separate issue and is 
well documented and debated in the literature (Loden M. &., 1991; 
Thomas & Ely, 1996; Collins, 1996; Litvin, 2006). Drawing on data from 
a research programme into Diversity and Equity Interventions in South 
Africa (DEISA) which examines the diversity “industry” in South Africa, I 
will rather examine transformation in South African organisations 
through the conceptual model I am proposing, namely, Critical Diversity 
Literacy.  
 
 
Critical Diversity Theory 

The notion of Critical Diversity Literacy can be located within a paradigm 
that can be called Critical Diversity Theory. This approach to diversity 
draws on the theoretical tradition originally emanating from the Frankfurt 
School (Carr 2000) , and is therefore aligned with Critical 
Management/Organizational Studies (Lorbiecki & Jack, 2000; Litvin, 
2006; Kersten, 2000; Collins, 1996; Deetz, 1997), particularly those 
studies which are informed by post-structuralist and postcolonial insights 
(Fischer & Van Vianen, 2004; Grimes, 2001; Macapline & Marsh, 2005; 
Prasad, 2006). It focuses on multiple axes of difference where power 
dynamics operate to create the centres and margins of gender, race, 
ability, sexual orientation, age etc. as well as their varying intersections. 
It also acknowledges the centuries of colonial history and ideologies of 
Western/European (white) superiority and African/Asian (black) inferiority 
(Kelly, Wale, Soudien, & Steyn 2007). Such an orientation entails a 
radical look at the constructions of difference which underpin institutional 
culture and interpersonal interactions, and moves beyond merely 
tolerating, or assimilating, differences into dominant practices, which is 
the case for some approaches to diversity (Kersten, 2000; Litvin, 2006; 
Prasad, 2006; Steyn, Soudien, Essed, Nkomo, Booysen, & April, 2003) .  
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The strength of this position is that it does not present itself as value-
free, aligning with the now well-established argument in feminist, anti-
racist, postcolonial and other emancipator scholarship, that that no 
research ever is value neutral, but that scholarship that claims value 
neutrality inevitably reproduces dominant ideologies. Rather, the 
research declares its social agenda up front. In brief, this particular 
stance towards diversity  

• departs from a profound commitment to the values of democracy, 
social justice, equity and empowerment; 

• recognises that the incorporation of people that have been 
marginalised should not involve a process of assimilation, but a 
transformation of the cultural milieu in order to bring about new 
social meanings and representations; 

• rejects essentialised notions of identity, naturalised notions of 
race, gender etc, and discourses which reify homogeneity; 

• stresses that identity and difference are constructed within 
specific historical, cultural and power relations. (Carr, 2000; 
Giroux, 1997; Goldberg, 1994;  Steyn, Soudien, Essed, Nkomo, 
Booysen, & April, 2003;). 

 
By these criteria, a Critical Diversity approach is recognised by its effectiveness 
in increasing democratic and equitable modes of organisation (Brah, 1992; 
Brah, 1992; Adams, Blumenfeld, Castenada, Hackman, & Peters, 1997; Deetz, 
1997; Delgado & Stefancic, 1997; Giroux, 1997; Thomas & Ely, 1996; Zack, 
Shrage, & Sartwell, 1998). It provides a distinction between difference 
management which encourages window-dressing, and that which aims at 
profound transformation, at the level of deep structure and values (Bonnett, 
2000; Essed, 2002; Ismail, 2002; Kincheloe, Steinberg, Rodriguez, & 
Chennault, 1998; Mandaza, 1999).  
 
Critical Diversity Literacy 
 
This paper proposes a conceptual tool, Critical Diversity Literacy,i to express 
presence (or lack) of Critical Diversity approach. It can be defined as follows:  

“Diversity literacy” can best be characterized as a “reading practice”—a 
way of perceiving and responding to the social climate and prevalent 
structures of oppression. The analytical criteria employed to evaluate 
the presence of diversity literacy include the following: 1) a recognition 
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of the symbolic and material value of hegemonic identities, such as 
whiteness, heterosexuality, masculinity, ablebodiedness, 
middleclassness etc.; 2) analytic skill at unpacking how these systems 
of oppression intersect, interlock, co-construct and constitute each 
other; 3) the definition of oppressive systems such as racism as current 
social problems rather than a historical legacy; 4) an understanding that 
social identities are learned and an outcome of social practices; 5) the 
possession of a diversity grammar and a vocabulary that facilitates a 
discussion of race, racism, and antiracism, and the parallel concepts 
employed in the analysis of other forms of oppression; 6) the ability to 
translate (interpret) coded hegemonic practices; 7) an analysis of the 
ways that diversity hierarchies and institutionalised oppressions are 
mediated by class inequality and inflected in specific social contexts; 
and 8) an engagement with issues of transformation of these oppressive 
systems towards deepening democracy/social justice in all levels of 
social organisation. (Steyn M. , 2007).  

The concept of Critical Diversity Literacy was found useful to judge the 
organisations studied in the DEISA research programme for their 
disposition towards diversity, and the extent of achieved transformation 
as indicated by how respectful of difference the people working in the 
organisations experience them to be.  
 
The DEISA project 
DEISA (Diversity and Equity Interventions in South Africa ) is a research 
programme which studies the transformation “industry” in South Africa. It 
explores issues such as the kinds of interventions being undertaken 
under the rubric of Diversity and Equity, how these are experienced by 
people working in the organizations, the impact of these interventions, 
the theoretical frameworks used by practitioners, and especially, how 
interventions may or may not articulate with the quest for social justice in 
a democratising South Africa. While the programme is based at 
iNCUDISA at the University of Cape Townii, the research team is 
interdisciplinary and interinstitutional, including researchers from the 
School for Business Leadership at UNISAiii, and the Netherlands and the 
United Statesiv. The project was funded by the South African-
Netherlands Partnership for Alternatives in Development (SANPAD), 
and the South African National Research Foundation. 
Twelve case studies of organizations were undertaken, mostly in the two 
major hubs of the South African economy, Gauteng and Cape Town. 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 56  

Two studies were in other regions of the country. The case studies that 
fell under the private sector were: Small Food Production Company 
(SFPC); Small Clothing Manufacturer (SCM); Retail Company (RC); 
Financial Services Company (FSC); Large Industrial Company (LIC); a 
Commercial Organisation (CO) and a Large South African Manufacturer 
(LSAM). The public/state work environments studied were: a state-
owned financial institution (FI); a local government department (LGD); a 
higher-learning institution (IHL); a South African Police Service station 
(SAPS); a large commercialised resources state-owned enterprise 
(‘Sekupu’).v   
The main focus of the studies was the nature and effectiveness of the 
broad spectrum of interventions had been carried out in these 
organisations under the rubric of diversity. The case studies attempted 
to assess the degree to which the members of the organisation felt a 
palpable difference had occurred subsequent to the intervention in how 
the organisation approached their differences. They were conducted by 
students in the MPhil Programme in Diversity Studies (UCT) and the 
MBA Programme (UNISA) under supervision of the senior researchers. 
These students underwent training in the theory of Critical Diversity 
Studies and in the methodologies they would need to employ. They were 
given a general template for the final report in order to ensure 
comparability of the results. 
Analyses of the main findings of the DEISA project are presented in 
other publications (Booysen, Kelly, Nkomo, & Steyn 2007;  Faull 2008; 
Kelly, Wale, Soudien, & Steyn; Van Aswegen 2008). For the purposes of 
this article, however, the interview data across the case studies were re-
analysed specifically to assess interviewee comments about how they 
experience the way their organization approaches questions of diversity. 
The eight criteria of CDL given above were used to categorise 
comments which were then analysed using discourse analysis . (Parker, 
1994; 2005). viWhile CDL is clearly a skill set applied to the individual, 
this paper proposes that the concept can be used reflect on the 
complexity and success of an organization’s engagement with diversity. 
The next section of this article analyses CDL in the organizations studies 
by DEISA, according to each of the criteria. The purpose is not to 
compare the companies, but rather to illustrate the ways in which the 
presence—or absence--of CDL is revealed through the way in which 
employees talk, and can be demonstrated to be prevalent across the 
organizations and by implication in South Africa, generally. Because 
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there was no evidence of CDL in relation to other axes of difference 
such as ablebodiedness, heteronormativity, nationality and such like in 
the data. The analysis therefore will focus race and gender, which were 
uppermost in the minds of the interviewees. The absence of discourse 
on the other dimensions of diversity indicates how little awareness there 
is of how entrenched the norms are, resulting in virtual invisibility of any 
contestation of identity (Nkomo & Stewart, 2006; Steyn & Van Zyl, 
2009).  
 
Unpacking Critical Diversity Literacy (CDL) in the organisations 
 

(a) Recognition of the symbolic and material value of hegemonic 
identities, such as whiteness, heterosexuality, masculinity, 
ablebodiedness, middleclassness etc. 

 
In the organisations studied, it was clear that hegemonic identities in 
relation to race, and to a lesser extent, gender, were experiencing a 
measure of existential crisis, given the changes taking place in the 
workplace as a result of legislation and the ensuing greater degree of 
diversity. This was particularly evident amongst white males, who 
interpreted the incursion of black people and white women into their 
“territories” as victimization and unfair “reverse” discrimination: 
 

How long will the fact that I am white count against me?  
Discrimination [against whites] continues in spite of the new 
constitution. (White male senior lecturer -  ) 

 
Yet, interview after interview showed the power of both whiteness and 
masculinity were clearly being reproduced in all the organisations. From 
the stories told, one can recognise the ease with which these 
hegemonies continued to dictate the terms of engagement and dominate 
the organisational cultures. Those in positions of whiteness and 
maleness experienced a freedom to regard themselves as “normal,” the 
standard to which others must aspire and be brought up to speed. The 
lack of diversity literacy is often revealed by defensiveness of hegemonic 
privileged positions in the face of the “attack” of transformation, such as 
the women who felt that they had to “defend the white race” in diversity 
workshops. The hegemonies also play themselves out in more subtle 
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ways, such as in traces of colonial discourse that sees the task of white 
people to “uplift” others to the level of the “norm,” even when quite 
genuinely committed to bringing about change in the workplace: 

The troubles and problems of before were more targeted at the 
African people, they are the ones that have to be uplifted by this, 
so they must actually give us comment on how the guys have 
been doing. I personally have seen a remarkable change in all 
my colleagues from old to young, people are accepting African 
people and socialising with them, they are understanding, 
sometimes they don’t agree, but I mean people are like that, but I 
have seen a great improvement. (CO) 

  
In this curious mixture of more, or less, conscious wielding of “soft 
power” (Prasad, 2006). It is clear that those in hegemonic positions 
show very little awareness of how much they are taking for granted, and 
to what extent they are privileged by the system. It is those who are on 
the “other” side of the hegemonic axes, the ones who are likely to be 
disadvantaged, insulted, or treated unjustly by the normative 
arrangements, who “read” the advantage and recognise the actions of 
privilege:  
A casual conversation with a coloured, female supervisor revealed that 
women must have “strong character”, “prove” themselves and “show” 
what they can do at [SFPC]. Put differently, women need to be 
masculine in order to succeed in a culture that does not value the 
feminine. This undervaluing has tangible consequences, the first being 
around temporary and permanent positions. Some women floor workers 
believe that men are favoured over women in the granting of permanent 
positions “Mansmense word meerder permanent gemaak as wat 
vroumense permanent gemaak word." [Trsl: Men are more often made 
permanent than women are] (Claire Kelly, citing a Floor worker – 
Coloured woman) 
 
The following interviewee explains how she has learnt to curb her 
creativity and minimise her input at her workplace because of unchecked 
racist comments at a workshop where white views, interests and 
concerns were able to dominate: 
 

But on some things that were said, they also had a negative 
impact on other people like myself for example, uhm the fact that 
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uhm the fact that black people learn slow, that they are not as 
competent, I have to be honest it haunted me for about four 
months, because there were situations where I could give my 
input by showing initiative, you know in the work environment you 
don’t only do what you are told to do—you can foresee this will 
be a problem tomorrow—let me be creative and solve it now. But 
you know living with that feeling that I’m not as creative as other 
people, you know it, you know it really gets you into a situation 
where you do what your expected to do, you don’t see the 
importance to show initiative….I even discussed it with other 
people, this workshop brought some negativity because I really 
felt very bad after that. It was just an attack, a way of attacking 
other races. It shows a lack of respect to other people, I 
remember another remark, I would not say who made that 
remark, but he said he said ‘these people, these people cannot 
file flight plans because they are [only] capable of cutting wood.  
(CO) 

 
Another interviewee comments on the difficulty those who are 
accustomed to having positions of authority, and for whom being in 
charge over others is part of their identity, have in adjusting to the 
“abnormal” situation of being subordinated to those they believe are 
“supposed” to be their inferiors:  
 

Sometimes some of these males develop an issue because they 
have to listen to a female manager and in other instances it 
appears that these males do not always know how to react to 
these situations where I am the senior to make the decision.  
(CO) 
 

Women in focus groups expressed the view that that felt that they were 
not sufficiently respected, and that diversity training did not always 
significantly address the development of CDL in relation to gender 
during workshops. There is evidence that non-hegemonic groups often 
simply resign themselves to the inevitability of the ongoing dynamics, 
even when they carry costs to themselves, if passivity ensures their 
continuing employment: 
 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 60  

Every second guy is acting in a sexual harassment manner to 
other people. “Hey you’ve got lekker bums’’ and all that. You see, 
so that will be there always. No matter how you try and control it. 
(LSAM) 
 

(b)  Analytic skill at unpacking how these systems of oppression 
intersect, interlock, co-construct and constitute each other 

 
Generally, there is no doubt that when people think of diversity in South 
African organisations, they focus on race. Mostly, too, the respondents 
in the studies talked about diversity issues in terms of single dimensions, 
without expressing a sense of how oppressions intersect or depend on 
each other for their power. An important exception is the intersection of 
whiteness and masculinity, which others certainly recognised as being a 
doubly advantaged position, where whiteness and masculinity enhance 
each other’s power. As one woman put it, power resides with “Persons 
that are from the old school and in management positions.” (LIC) 
Other intersections became more apparent to the respondents when the 
alignments that hold hegemonies in advantaged positions start to 
unravel. A case in point is that of working class masculinity. With the 
introduction of the new legislation the class status may pull against 
expectations of the hegemonic gender order as women are now able to 
advance to the managerial classes previously monopolised by men: 
 

Yes everybody is not happy…because the wife is bringing now 
the same salary or even more than your salary. My wife is 
working and she earns more than me then she says to me I am 
going to town and I will be late. Now we don’t feel that it is ok for 
our wives to speak to us like that. Now because of equity my wife 
can tell you something. Yes the guys are feeling the pain and 
that is very bad as I told you about those ladies that are working 
here those ladies are top managers. And maybe these ladies are 
married and she brings R23 000 from work on her salary monthly 
and maybe I bring R6 000. Money speaks, so she is the best. 
(RC) 
 

The discomfort is “read” by the women who occupy these positions 
within the “reversed” gender order:  



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 61  

 
Sometimes some of these males develop an issue because they 
have to listen to a female manager and in other instances it 
appears that these males do not always know how to react to 
these situations where I am the senior to make the decision. 
(CO) 

 
In the retail company, some of the respondents commented on the 
interlocking marginalizing effects of racism and HIV-AIDS stigma, 
commenting how other racial groups perceive this is be ‘black disease’ 
and an ‘African problem,’ as a way of denying their own vulnerability 
and/or infection, and also keeping their position elevated above “them.” 
The social construction of AIDS thus becomes another way in which 
racism can operate.  

 
I just feel that where issues of HIV are concerned, especially with 
coloured people it is going to gain momentum, because we have 
this perception that HIV is only associated with black people. As 
I’ve heard in situations, some people have, because of their 
religion have been told to keep it a secret. And people keep it a 
secret. So I think that the Peer Educators should expand to the 
coloureds as well (RC) 
 

(c) The definition of oppressive systems such as racism as 
current social problems rather than a historical legacy 

 
A very noticeable trend is that it is the people who experience the effects 
of racism and sexism that are most of aware of how it continues in 
workplace, and of forms it takes. For them, struggles are ongoing:  
 

There are policies that address diversity and there have been 
opportunities as a result of these policies.  However, the playing 
fields are still not even. (LIC) 
 

A number of people spoke about the personal price paid by those who 
challenge the powerful normative positions:  
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I think victimisation is still a reality, I have seen victimisation, it’s 
not just a fear within. And to solve this who do you go and speak 
to, cause the other manager is friends with the one that is 
victimising you….and they talk to each other. To whom do you 
go?. We need someone who can mediate, that someone 
impartial, somebody that’s impartial. (CO) 
 

Other people talked about the ways in which discriminatory dynamics 
are perpetuated through a lack of willingness to act against those who 
perpetuate them:  
 

Interviewee: I know that the one guy signed a warning for sexual 
harassment that works in the X department.  

Researcher: Do you think that they are dealing with it effectively? 
Interviewee: No. 
Researcher: Why not? 
Interviewee: He’s still there! 
(LSAM) 
 
Evasion of present oppression went hand in hand with denial of the 
enduring forms of racism and sexism, most often amongst dominant 
positionalities. People who raise such questions are often seen as 
troublemakers, or wanting special excuses for incompetence: 

 
That’s the sort of stuff that one always has in these big factory 
environments, is that you’re going to have people who just, just 
want to stir trouble for the sake of stirring trouble. But as I say, 
there is a younger set coming in and a group which is not so 
jaded by the past of the country... I don’t want to get into the 
whole political thing.  I want to look at things from “who can do 
the job, who can’t do the job and who wants to do the job?” And 
not just for the sake of, you know, shame, they’re previously 
disadvantaged. I’m going to have to make an exception.  
(Sekupu) 
 

At the same time, comment after comment made by white people 
reveals the virulence of racism, uttered without any sense of how much 
more they are revealing about themselves than those that they construct 
as the ‘problem.’ 
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I don’t know if it is a thing of how they were brought up. It’s 
definitely a thing that stands out…let’s take an example, say you 
have a fault on a technical line then the specific races will take a 
bit longer, not necessarily always, but especially the first time 
they are known to take longer… to get to the bottom of the 
problem… then the black will struggle a lot but the white guy will 
say okay – he will click much quicker – I don’t say he will click 
immediately but he will click quicker, where the black will say 
‘Yoh! What is this here?  (LSAM) 

 
Similar tendencies to perpetuate taken-for-granted “facts” about the 
nature/abilities of women abound. A junior manager in an engineering 
firm put it:  
 

There is some stuff that a female cannot do that a male can do 
like the big hoses for example… My personal point is that I would 
rather have males because of the physical work involved and 
most females cannot cope. I have a woman who is like a brick 
and a tiekie high. What is she going to do as far as physical 
work?” (LSAM junior manager).  
 

Yet a woman engineer in the same site reported that most of the work 
for professional engineers entailed reading meters and flicking switches! 
Particularly problematic from the perspective of CDL is that privileged 
groups, rather than examining the ongoing effects of racial and gender 
privilege,  are more likely to construct racism and sexism as problems 
that are not only past, but actually now “reversed.” This makes a more 
complex analysis of how legacies of colonial and apartheid interact in 
complex ways with the attempts at redress difficult: 

 
They’re saying “we’re trying to fix the numbers”…Yes I hear that 
being spoken of, yes. Look I understand that all people should be 
given a chance and I have no problem with that. I also feel – look 
I don’t mind people being given a fair chance, that’s good, I have 
been in my job for 10 – 13 years, you sit and do the same job for 
a long time. That’s the only thing that catches me – it’s now like 
I’ve been put in the corner…I just feel, you know, there’s no 
opportunity.  (LSAM  shop floor employee) 
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The tendency for white people, especially white men, to see themselves 
as the victim of unfair politics where policies such as Affirmative Action 
are practiced, is fairly widespread, and is recognised by scholars as 
deflecting attention away from ongoing economic inequalities (Gallagher, 
2008).  

 

(d)  An understanding that social identities are learned and an 
outcome of social practices  

 
The tendency to essentialise race and gender is highly prevalent in the 
discourse within all the organisations studied. People are attributed 
characteristics merely by virtue of their assumed race, with little 
appreciation of the social and contextual processes that bring people to 
particular understandings of themselves and their environments. Black 
people, especially, were aware of how they were being stereotyped, 
especially in the context of Affirmative Action which is often regarded 
merely as tokenism:  
 

I would like people to know that I have the content and character 
to do the job--not because I am black.  (IHL) 
 
Sometimes I am seen as a black face and not as an academic 
and because of that, ‘we can use her.’  (IHL) 

 
It was striking that processes of cultural essentialising often operated 
even when there was an apparent recognition social influences in 
shaping people’s sense of self. In the following quotation the attribution 
of a “pathological culture” (Bonilla-Silva & Baiocchi, 2008) provided 
explanation the purported lack of financial planning in the black 
workforce. Many other possible explanations are ignored, such as the 
economic demands of a large extended family. 
 

This is not all non-white people okay, and I don’t mean anything 
okay this is a fact, but because of the lifestyle and the culture and 
the way they grow up, it’s not important, as long as they have a 
job that’s important, so long as they have money in their pocket 
that’s the short term benefits, it’s more important than the longer 
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term and I don’t know how to bridge that gap to make, to make 
some of them see further. (SFPC) 
 

At the same time, there were indications of shifts in perception as more 
nuanced and differentiated understandings were developed through 
diversity interventions:  
 

 Before I had this perception that I grew up with about white 
people, always I knew they are bad people but it made me 
realise people are different and there are stereotypes out there 
but we are to deal with the situation. (SFPC) 

 
In line with tendencies elsewhere, the respondents in these studies 
tended to minimise the social and systemic levels of the dynamics of 
exclusion and marginialisation by personalising, or psychologising, the 
issues so that change depends on the individual, rather than broad-
based reform ( (Steyn, Soudien, Essed, Nkomo, Booysen, & April, 
2003). 

 
Those members who elaborated on these points, including the 
Area HRM, Supt Stirk, almost always returned to the view that 
diversity issues are very personal and that in the end it is up to 
an individual to change themselves (Andrew Faull - SAPS) 
 

(e) The possession of a diversity grammar and a vocabulary that 
facilitates a discussion of race, racism, and antiracism, and 
the parallel concepts employed in the analysis of other forms 
of oppression  
 

The general difficulty in finding a language to talk about race, racism and 
other oppressions was readily apparent in the interviews.  A common 
complaint from black interviewees was that white colleagues assumed to 
have the right to define them, and did not recognise the limitations of 
their knowledge, which is often conditioned by the racially skewed past. 
One black female junior lecturer explains that she has difficulty with: 

 
The groups who think they know everything.  Because I am black 
it’s accepted that I don’t know. . . . . They’ve got their own 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 66  

perception, they think they know us, think they know too much.  
It’s all about my colour. It’s difficult with white groups. (Black 
female junior lecturer - IHL) 

 
Another young lecturer concurs: 
 

White people talk to you as if you’re not used to anything and 
know nothing. (Coloured female senior lecturer - IHL) 
 

Researchers reported a similar lack of grasp into concepts such as 
sexual harassment. In one study, two cases of sexual harassment had 
been reported. However, the researcher commented:  

 
The manner in which the captain talked about the two cases was 
rather disconcerting in that he dismissed both as not being “real” 
sexual harassment Andrew Faull- SAPS 
 

Lack of self-awareness, as well as lack of recognition of how limiting 
assumptions about the Other permeate the workplace, closes down the 
possibilities for genuine dialogue in raced and gendered contexts. The 
levels of grievance about transformation in the workplace make any 
discussion of diversity extremely fraught. The lines of victimisation and 
disadvantage become crossed, especially when the commitment to non-
racialism and non-sexism of the South African constitution becomes 
recast in terms of colour-and gender- blindness, forms of evasion of 
enduring power inequalities. The following employee casts 
transformation as illegitimate and hasty, deflecting the discussion of 
racial and cultural domination of the institution, and putting the attempts 
to name and address race, racism and anti-racism on the defensive. A 
salient feature of the environments depicted in the case studies is the 
high levels of anxiety prevalent in relation to talking about questions of 
race. One white female senior lecturer, for example, mentions how “On 
the surface everything is friendly and kind but I can feel underlying 
tension”  (IHL). Another said that “It feels as if I am in the middle of the 
Red Sea that can close at any time” (IHL).  Respondents feel uncertain, 
helpless, frustrated and see no progress.  Trust levels are very low.   
 It is difficult to see how the necessary conceptual tools for dialogue on 
these topics can be developed in cultures of such defensiveness. One 
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person describes how even in diversity workshops, people are reticent, 
and hesitate to engage:  

 
Resistance to participate, people even even with the focus group 
trying to get people just to take part, they always think hey that I 
can’t, maybe I’m going to be put in a position where I will be 
focused on or looked at or penalized. They don’t want to really 
say I have taken part in a specific project.  (CO) 
 

Another tells of her reluctance to “come out” on the racial and gender 
tensions she senses: 

 
If I speak my mind I'm going to get into trouble I'm going to 
become a marked person.” (Admin staff-SFPC) 
 

It would appear that it is difficult to move the conversation beyond simple 
questions of Employment Equity, rather than venture into the more 
complex and challenging issues of organisational cultures, personal 
attitudes, ideologies, and structural/systemic injustices. People just don’t 
want to “go there.” 

 
This is one of our standard agenda topics in our weekly 
meetings, we try address this on a continuous basis and uhm we 
talk quite a lot about the diversity in the work environment and 
also try to get feedback. But the staff still seem to not share their 
views and opinions openly, uhm its as if they still hold back quite 
a bit on diversity….We had an incident the other day when a 
black guy, one of our assistants which is at the lower level of skill 
and competence he uhm, his son died and the funeral 
arrangements…and it came forward, you know people don’t want 
to talk about it, as if it’s a secret. It’s a funny experience I had, 
that people don’t want to share how they operate in such a sad 
situation.   (CO) 

 
The trend seems to be that difficult issues get folded into other topics, 
rather than addressed directly, thus maintaining strategic silences and 
allowing the existing dynamics to roll over. This changes when open 
conflict makes it impossible to ignore diversity issues, yet even then 
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there is a tendency to reframe racial content in “neutral” terms in order to 
make things less explosive: 
 

The training is on a voluntary basis and originates from conflict 
situations, so management sees it as a conflict management 
intervention.  That conflict is usually along race lines.  Training is 
reactive not proactive.  (IHL) 

 
A characteristic of some of the organisations studied is the tendency for 
racial tension to be defused by way of humour. The members of the 
South African Police service, for example, reported how: 
 

Sometimes [we joke] but this is not in a bad way…one of them 
[white members] will come in and say, ‘Yup, we boertjiesvii we are 
really getting screwed here’... The Coloureds will also get 
involved and we’ll end up by saying, ‘No man, the blacks get all 
the nice jobs. We get the shit end of the stick.’ That’s when we’re 
sitting in the parade room and everybody will laugh about it. 
(SAPS) 
                                    

While it seems that it is in the context of humour that race and gender 
get addressed most directly, it is questionable to what extent this 
constitutes the development of capacity to name, and enter into dialogue 
about, social positionings in ways that do the required “race work.” This 
humour, as cited here, hides power imbalances and buys into, rather 
than challenges, racial “common sense,” thus acting as a vehicle for 
perpetuating, rather than deconstructing, racism.  

 

(f) The ability to translate (interpret) coded hegemonic practices  
 
It is clear that many interactions and organisational activities operate 
through coded hegemonic practices, where the power, racial, gender 
and other messages and are reproduced in ways that obfuscate their 
character, and make them difficult to name as such. Without question, 
there is no lack of skill in encoding privilege and prejudice. Those in 
positions of power within the organisations clearly know what is 
expected in terms of language and “correct” procedures, and are careful 
to maintain the face presentation of the company. Nevertheless, 
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numerous examples were given by respondents of ways in which these 
practices were able to conceal underlying power dynamics and continue 
processes of marginalisation, discrimination and unfair competitive 
advantage. Two examples described below are maintaining the public 
visibility of whiteness and circumventing black managers: 
 

The one issue I have a problem with is that when it comes to the 
outside world, there is a tendency not to send Africans as 
representatives of the company; maybe it is fear that the guys 
could be poached, or may embarrass the company. Is it a lack of 
trust! There is that unwillingness to send Africans to outside 
forums even in areas where it could make sense and the EECF 
[Employment Equity Forum] has no powers over this. On paper 
there appears to be commitment but the actions are not 
supportive. (African Manager - Sekupu). 

 
Yes I think there is a lot of pressure on this guys maybe they can 
not report straight to you because you are a black Manager. ‘I 
prefer to rather report to a General Manager instead of going to 
[Packing] Manager -- no I go straight to the next level.’ On my 
side black Managers don’t last, especially in this plant. (Manager- 
LSAM) 
 

As has been shown in this article to be the general trend for CDL in 
these organisations, it is those who are oppressed by hegemonic 
systems--whether by direct or indirect, overt or covert means--who seem 
to be able to recognise and name these practices most skillfully.  Those 
who perpetuate the encoded practices explain their practices in terms of 
doing their work professionally, maintaining standards and treating 
everyone equally. The woman below is not fooled by the attempt to hide 
behind an apparent language barrier to exclude her and sabotage her 
productivity:  

 
Especially the floor manager he’s got too much racism, ja. Like 
when I am trying to make an order by him and I think that the 
best person to ask is the floor manager, so like I know that he 
can speak English but I find that he takes the coloured person. 
When I make an order by him he speaks Afrikaans to this 
coloured guy who then must translate it to me. And this other 
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manager I say I must make an order but he says “what did you 
say? Write it down!” Why must I write it down if he can hear what 
I am saying? Things like that. He thinks that he is better than us 
why must he be rude to us? If you see him and you want to make 
an order and a coloured guy comes then it’s meant to be first 
come first served but he will always serve that coloured guy first 
and tell me to wait. (Black female Xhosa-speaking employee- 
RC).  

 
The twelve studies indicated that hegemonic whiteness is increasingly 
being encoded through discourses of globalisation. Since sanctions 
were lifted, South African companies have become part of the 
international trading community, and have been striving to develop 
competitive edge. In these circumstances, English as the international 
language of business, and western cultural styles are held to be the 
appropriate conduits for employees wanting to “add value” to the 
company. These “standards” are evoked even in circumstances where 
they are not relevant to the job, and in ways that keep the speakers of 
African languages constantly on the back foot.  
 

(g) An analysis of the ways that diversity hierarchies and 
institutionalised oppressions are mediated by class inequality 
and inflected in specific social contexts 
 
I think our management team apart from [a particular manager] is 
80/20 white. 80% is lily white …What I see lacking is a 
succession plan.” – (Shop floor employee-LSAM ) 

 
The above comment indicates how, in general, the “stickiness” of class 
translated within the work place into differentiated status positions within 
the organisations studied, and was found to inflect people’s experience 
of race and gender, and also the manner in which diversity was handled.  
 

I can say with the Managers there is a lot of apartheid and that is 
the reason – (Shop floor employee- LSAM) 
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Managers are here to stop fire, they are very defensive. How can 
they do diversity management? Soft issues are the last thing in 
their minds (Coloured Professional -Sekupu). 
 

A fairly widely held opinion, also reflected above, was that people who 
were secure in class and status  privilege tended not to be greatly 
engaged with the emotional salience of these issues to Others. One 
researcher comments: 

 
Astoundingly, the chairperson of the Committee, a white male 
director, was unable to recall the diversity intervention. However, 
he noted that he might have been absent on the day of the 
intervention (FI) 

 
Once again, it seems that working class women, particularly black 
working class women, experience levels of gender- and race- related 
hardship in this intersectional space from which middle classness 
normally protects more privileged, and white, women: 
 

In 1999 I went on maternity leave. Then I came back, then I 
could only take a month leave, a straight shift, but they know it's 
not easy when you have a baby and the baby needs care and 
that. They don't see to give you any longer, maybe two months, 
or three, just back to the day shift. They force you, if you can't 
work the night shift, then you must take your things and leave... 
so in that regard they don't help women. So here you have to be 
afraid to have a baby, because when you come back, then there 
is no work for you, or they tell you: If you can't work night shift 
then you must stay where you are. Stay at home once and that's 
what they tell you and that's what happens (SFPC Floorworker  - 
Coloured woman)  
 

Where there was engagement with these issues by high status actors, it 
came across as being much more driven by “bottom line” concerns, or 
keeping the organisation in line with Employment Equity legislation:  
 

We do a lot around equity – it is the single most important thing 
that is done with diversity. If you do nothing else make sure you 
get representivity. It has been hard in certain areas. The lab has 
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historically been a certain profile, artisans, fork lift drivers – we 
need to make these groups diverse. We do mentorship, the 
[executive assistant] amongst others – people with potential we 
take them under our wing and get them to grow. But this is an 
interim measure – we need to have numbers first (General 
Manager - LSAM). 

 
Nevertheless, there were instances where it was clear that people in 
more advantaged spaces in the organisation were indeed aware of how 
privilege could interfere with their grasp of other people’s experiences of 
the workplace, and that this called for a measure of humility in the way in 
which these experiences are approached:  
 

 We’re not able to put our finger on it yet. I can give you my 
thoughts for now. What happens is that you’ve got this huge gap 
between this is level 3 and this is level 4 and then you’ve got this 
is level 2 and this is level 1. And it’s different lives that we are 
leading understanding what’s going on here. We don’t know. I 
mean we don’t know the difficulty that that guy – you know I’m 
speaking for myself now – that guy who works on the line, we 
don’t know what his issues are… and it’s not answering your 
question around behaviour but the reason I can’t answer it well 
enough, is because you have a management group of people, 
you get car allowances, you also get other sorts of benefits, you 
see things from a different perspective and through a different 
lens and then you get the guys who are – you know, we have 
different sets of problems and different behaviours and different 
issues if we were to delve down deeper we would never have 
guessed or understood it – you know, because we’ve never 
experienced it… And I think just in terms of behaviours, we don’t 
have that empathy here at a more senior level and we don’t know 
how to do it. So just in terms of the difficulties and the challenges 
around diversity that exist - is that there’s just too big a gap in 
terms of socio-economic stuff here in terms of us. (HR executive 
- LSAM). 
 

It would be a mistake, however, to regard the raced and gendered 
inflection of class as limited to those in the lower echelons of workplace. 
The experiences of black people in management, or in professional 
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positions, were also shaped by their entanglement with cultures of 
whiteness nd maleness, at those levels in their organisations. This is 
important as it speaks to the fact that being black and middle class 
remains a qualitatively different experience than being white and middle 
class. The power of whiteness was experienced in various processes of 
“loss of soul,” assimilatory demands, processes of “double 
consciousness,” self-doubt and excessive pressure to prove oneself 
under conditions of permanent scepticism. The same applied for all 
women in management encountering the cultures of maleness, but of 
course white women do not have the added “burden of race.”  

 
In the beginning I experienced a feeling of loneliness.  At times I 
feel it would be much better to have a black colleague to talk to 
because of a cultural background, sharing talks, jokes etc.  I’ve 
learned a lot from my colleagues.  Through time, the boundary 
disappeared.  The longer you stay with people with different 
cultural and race the more you learned to adapt to each other’s 
cultures.  White people find the black people noisy, very slow in 
doing things in reasoning in acting in doing things.  The more you 
mix you start adopting the white culture.  (IHL) 
 
It took some time before I felt that the white students and 
colleagues accepted me for what I am.  I think it was fear of 
lowering the standard.  The first thought they must have was 
here is a black teacher and they have bad connotations of the 
quality.  They didn’t know how to address me; I had to make 
them feel at home.  There are still issues. I deserve the respect 
as their lecturer.  It’s a constant feeling that I need to prove 
myself.  I’m looking forward to the day not to be judged by my 
colour but by my character. I am capable to do my job and 
should not be questioned or judged on my colour. (Black female 
junior lecturer -IHL) 

 
Nevertheless, those in lower echelons of the organisations who not only 
have less positional power, but also less social capital generally, remain 
particularly vulnerable. The odds remain stacked against their being able 
to shift understandings within the organisations to reflect their concerns. 
In these contexts, processes such as diversity workshops which, when 
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not handled well, open up such issues may leave workers in an even 
more exposed position:  

 
It appeared that the workshops added to the dilemma as people 
were invited to confront issues, but the situation backfired, “a 
lower level person has no backing, it is still us and them”. The 
comments raised during these workshops resulted in vindictive 
reactions i.e. letter on personal file, but also left some staff with a 
fear, “I am too scared to say anything now.” (Yaco van der 
Westhuizen - CO) 
 

Data also provided evidence of how working in different industries, 
themselves going through different business phases, may change the 
experience of particular racialized and gendered groups. In an industry 
undergoing restructuring, the aging white men who were employed 
under conditions of apartheid era “job reservation,” found it hard to 
accept the loss of guarantees previously secured by white masculinity. It 
was particularly difficult for them that those likely to come into the 
workplace at their class level were now likely to be black, and possibly 
better educated.  

 
Qualifications - you don’t have much… If they can decide to 
restructure, so we’ve got somebody for the job who’s got 
qualifications. Remember, every year [LSAM], they will tell you in 
the technical side, they want … qualifications and if that person 
doesn’t have, the chance is that he might not be here the next 
five years” – (Shop floor employee - LSAM) 
 

(h) An engagement with issues of transformation of these 
oppressive systems towards deepening social justice in all 
levels of social organisation.  

 
In line with the findings reported throughout this paper, it appeared that 
this aspect of diversity literacy, the commitment to changing the unequal 
status quo, is least likely to be found in the management, notably middle 
management, and professional levels of organisations.  
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Middle and top management (except for one) have not asked for 
any intervention from this office as far as diversity is concerned.  
Short and sweet there’s been no interest.  (SFPC) 

 
More accurately, at these levels there seemed to be resistance to the 
approaches, attitudes and skills that constitute a diversity literate 
approach to workplace issues, generally. The resistance sometimes 
takes the form of a laissez-fait, disengaged stance towards diversity 
issues, as this HIV-AIDS office bearer reports: 
 

As peer educators we are supposed to work together with 
management. But they just leave it up to us. . . . It’s like HIV to 
[RC] is not important. I don’t know if they are ignoring it or what. 
Maybe they are saying ‘it’s not us’. Today you are fine. You don’t 
worry about tomorrow.  (RC) 
 

At other times it appears as more active hostility to change processes:  
 
You have rights but as soon as you want to use it, management 
gets upset and wants to discipline you. (RC) 

 
Pervasive resistance to change initiatives, in different forms and at 
different levels of aggressiveness, especially from management levels, 
was the primary finding across all twelve case studies, as was the 
concomitant frustration among a large proportion of people at lower 
levels of the organizations, and many women at all levels.  
 
Conclusion 
 
Critical Diversity Literacy seems to very unequally distributed within the 
organizations studied in the DEISA project, and does not follow the lines 
of formal educational literacy. Indeed, a great deal of evidence for what 
appears to be a bifurcation in CDL in the South African organizations 
emerges in the material analysed. The analysis shows a much greater 
level of CDL amongst those who are in less powerful positions than 
amongst those in dominant positions, both organizationally and in terms 
of hegemonic social positionings. It is important to note here that the 
issue of Critical Diversity Literacy cannot be reduced merely a lack of 
interpersonal or intercultural empathy/competence, while these certainly 
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may be factors at play. While it is to be expected that groups may have a 
better grasp of the issues that affect them personally, and less interest 
or concern for those that are affected by issues that they are not, it 
cannot be enough for those concerned with emancipatory social change 
to leave it at a level of analysis that does not take power inequality into 
account. The workplace has to be recognized as a site of complex 
relationships of reproduction and challenge of unequal relationships of 
dominance,compliance, resistance and change.    
 
What becomes apparent is that those responsible for driving 
transformation are not likely to be invested in changing the workplace, 
both at the simple demographic, or Employment Equity level, or at the 
deeper, more radically demanding level of organizational ethos and 
culture, as long as they perceive the changes to be irrelevant or even 
inimical to their own interests in a society that still constructs group 
interests as polarized along racialized and gendered lines. As long as 
this remains the status quo, legislation seems destined not to be able to 
achieve the sought after changes in the South African society.  
 
It is clear, then, that consciousness and political will need to be 
cultivated that enable people to see how diversity issues link to broader 
societal well being and sustainability, and how the deforming effects of 
oppression diminish and ultimately threaten us all. A problem for those 
who wish to promote diversity in the workplace is that the operations of 
power that maintain the status quo are invisible, and perhaps outside of 
the conscious behavior of those who perpetuate and collude with them. 
address issues of social justice and equity central to feminism This 
article has provided a model, Critical Diversity Literacy, as a lens 
through which an orientation for transformation can be made visible and 
amenable to (self) examination. Egbo ( 2008) has postulated the need 
for those with organizational power to undertake a personal critical 
diversity audit as a first step towards successful diversity implementation 
in organisations. The CDL model provides a means to undertake such 
audits, both at the individual and organizational level, as well as 
providing a conceptual tool for teaching and implementing 
transformation towards more socially just approaches to workplace 
diversity, even in especially complex postcolonial contexts. 
 
 



Innovative Issues and Approaches in Social Sciences, Vol.3, No.3 

 

    | 77  

1 I am deeply indebted to France Winddance Twine, whose concept of racial 
literacy (2004)I have adapted and extended.  
1 Members of the research team based at the University of Cape Town: 
Professor Melissa Steyn, Professor Crain Soudien, Professor Kurt April, Claire 
Kelly 
1 Members of the research team at Unisa: Professor Lize Booysen; Professor 
Stella Nkomo 
1 SANPAD International Collaborator: Professor Philomena Essed  
1 Except where companies actually wished to be identified, pseudonyms in the 
form of generic descriptors are given to the companies. 
1 Because the case studies were conducted by twelve different researchers, the 
systems for referencing interviewees were not uniform. Quotations are 
reproduced from the respective research reports. Where the report itself is 
cited, it is referenced as such.  
1 “Boer” which literally means “farmer,” has been used to refer to Afrikaners. It is 
often considered to have derogatory connotations. It is used here in the 
diminutive “boertjies” which denotes affectionate, light hearted, apparently self-
deprecating banter.  
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