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ABSTRACT

One of the main reasons given for the current state of waste management in South Africa includes human
resource capacity constraints, in particular the difficulty in recruiting suitably qualified or skilled people, and
the high turnover of staff within government. Local government, in particular, faces serious challenges with
regards to available skills and capacity. The need for education and capacity development in the field of
waste management has been recognised in a number of recent studies as a way of addressing these
challenges. This paper explores whether building capacity in the field of waste management in South Africa
is sufficient to improve the way that waste is currently managed in the country. The Theory of Planned
Behaviour (Ajzen, 1985) one of the most frequently applied and empirically proven action theories in
environmental behaviour research, provides a basis to evaluate this research question. The theory proposes
that a combination of behavioural, normative and control beliefs form behavioural intentions which result in
behaviour. Findings show that building capacity, which support control beliefs, while certainly a necessary
condition, is insufficient to change waste behaviour. Consideration needs to be given by the waste sector to
how behavioural and normative beliefs can be strengthened, by addressing issues of consequence and
outcome and the importance given to pollution and waste issues, as a means of converting behavioural
intentions to action.

1. INTRODUCTION

The environment outlook for South Africa for 2006 showed that levels of municipal waste service delivery
improved by only 2.7% between 1996 and 2001, with almost 50% of the South African population not
receiving a regular waste collection service (DEAT, 2006b). In addition 59.7% of the 231 local municipalities
indicated that they could not perform their waste management functions (Godfrey & Dambuza, 2006). While
it is acknowledged that there are many well operated sanitary landfill sites in South Africa in line with
international best practice, of the 1203 known public and private landfill sites in the country, only 43.6% are
authorised through permits (DEAT, 2006a). Of those permitted, compliance with permit conditions is seldom
audited and often unknown. While pockets of compliance exist, waste is currently not being duly managed in
South Africa. This results in a negative impact on the environment which requires the improvement in the
effectiveness of current waste management practices (Bosman & Boyd, 2008; DEAT, 2006; DEAT, 2006b).

The Department of Environment Affairs (DEA) (formerly Department of Environmental Affairs and Tourism)
suggests capacity constraints as one of the main reasons for the decline in the management of waste
(DEAT, 1999; DEAT, 2006b; DEAT, 2006c). Difficulty in recruiting suitably qualified or skilled people into
government positions has been further compounded by the high turnover of staff within all three spheres of
government (Godfrey, 2007). Local government, in particular, faces serious challenges with regards to
available skills and capacity, both in terms of the number of staff as well as expertise (DEAT, 1999a; DEAT,
2006b; COGTA, 2009). The DEA (DEAT, 2007) recognise that the primary intervention in support of
municipalities running a sustainable waste management service is the strengthening of municipal human
resource capacity. This is supported by research findings which suggest that capacity building is one of five
mechanisms to address the current challenges facing municipalities with regards to waste service delivery
(Oelofse and Godfrey, 2008). This is in line with Keating (1993) who noted:

“A country’s ability to develop more sustainably depends on the capacity of its people and
institutions to understand complex environment and development issues so that they can make
the right development choices” (Keating, 1993).



National waste policy, such as the White Paper on Integrated Pollution and Waste Management (IP&WM)
(Republic of South Africa, 2000) and the National Waste Management Strategy (NWMS) (DEAT, 1999a)
identify the need for further capacity building in South Africa. This suggested capacity building would support
government, industry and civil society in better managing waste and reducing the impact of pollution from
waste on the environment. According to Department of Environmental Affairs (DEAT, 1999b:8), the "level of
knowledge, skills and competencies relating to waste management varies significantly between the different
implementing agencies at national, provincial and local government level'. 1t is recognised that government
will only be effective in the implementation of the NWMS and its corresponding Action Plans if it has both
qualified and competent personnel in national, provincial and local government (DEAT, 1999a). The DEA
recognises the importance of building, as well as retaining, technical waste management capacity within
government. |t is acknowledged that government has promulgated extensive environmental legislation and
regulations since the promulgation of the Environment Conservation Act (Republic of South Africa, 1989)
(Godfrey& Nahman, 2008), to address threats to environmental and human health. However, a “lack of
capacity to implement’, is identified in the NWMS (DEAT, 1999a:7) as one of the limitations.

There are many definitions in the literature for capacity and capacity building. These definitions vary from
simply increasing knowledge or skills (human resource capacity) through education, training or awareness
programmes, to more extensive definitions that include not only this aspect of human resource development,
but also organisational and institutional development. The World Customs Organization (WCO) defines
capacity building as "activities which strengthen the knowledge, abilities, skills and behaviour of individuals
and improve institutional structures and processes such that the organization can efficiently meet its mission
and goals in a sustainable way" (WCO, 2003). According to The Urban Capacity Building Network (GDRC,
2007), capacity building is more than just training and includes:

e Human resource development, the process of equipping individuals with the understanding, skills and
access to information, knowledge and training that enables them to perform effectively.

e Organizational development, the elaboration of management structures, processes and procedures, not
only within organizations but also the management of relationships between the different organizations
and sectors (public, private and community).

e [nstitutional and legal framework development, making legal and regulatory changes to enable
organizations, institutions and agencies at all levels and in all sectors enhance their capacities.

Many definitions for capacity and capacity building are also evident in South African literature. The Municipal
Structures Act (Republic of South Africa, 1998:14) defines capacity as the “administrative and financial
management capacity and infrastructure that enables a municipality to collect revenue and to govern on its
own initiative the local government affairs of its community.” The DEA in their action plan for capacity
building, education, awareness and communication (DEAT, 1999b:51) define capacity building as "the
developmental processes, which enable an organisation and its people to confidently and competently,
undertake their organisational responsibilities." To undertake such organisational responsibilities requires
having the appropriate knowledge to manage waste. This implies both a skill of knowing what needs to be
done, as well as an enabling environment to support the behaviour.

For the purposes of this research, the authors focus specifically on the development of human resource
capacity, i.e. the appropriate qualifications and skills, developed through education, training and experiential
learning, as a means to strengthening organisational capacity. The paper does not address aspects of
capacity such as equipment and infrastructure.

This paper aims to address the role that human resource capacity, considered here to be specific
knowledge, has on the management of waste in South Africa. This research question is explored in relation
to the theoretical framework, which outlines the linkages between knowledge and behaviour and uses this
theoretical framework to assess whether capacity development in a developing country context such as
South Africa, can result in the improved management of waste.

2. MATERIALS AND METHOD

The findings presented in this paper are based on the observations made by the first author over the past 15
years of being involved in the South African waste sector. These observations are supported by primary
data collected from numerous research projects undertaken by the first author. Such supporting research
projects include the piloting of the South African Waste Information System (SAWIS) (Godfrey, 2008;
Godfrey & Scott, in press); the assessment of economic instruments in South Africa (Godfrey & Nahman,
2008) and a systems approach to waste management (Godfrey & Oelofse, 2008). Further supporting data
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was obtained from technical reports prepared for government departments responsible for the management
of waste in South Africa.

3. THE GENERATION OF KNOWLEDGE

Knowledge of how to effectively manage waste in a changing environment comes about through the learning
process (Miller & Morris, 1999). Such a learning process involves the “integration of information derived from
data, plus theory that puts the information in the proper context, plus experience of how things work in the
real world” (Miller & Morris, 1999:77) (Figure 1). In the context of waste management, knowledge is
dependant upon three aspects, accurate and reliable waste data and information; waste training and
education programmes (the “theory”) and opportunity for experiential learning.
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Figure 1. Process of learning (from Miller & Morris, 1999)

According to Allee (1997:62) "information becomes knowledge when it is analysed, linked to other
information, and compared to what is already known". Knowledge is considered as the ‘capacity to act’
(Allee, 2003:264) and as such, is seen as being an important component of attitude formation and of
behaviour change.

4. THE THEORY OF PLANNED BEHAVIOUR

Perhaps the most frequently applied and empirically proven action theory in environmental behaviour
research, and certainly in understanding waste recycling behaviour, is the theory of planned behaviour
(Ajzen, 1991; Ajzen, 1985), referred to by Kollmuss and Agyeman (2002:243) as having been “the most
influential attitude-behaviour model in social psychology”. The theory of planned behaviour has been used
to understand behavioural change in numerous fields, including health studies, in particular behavioural
change with respect to HIV/AIDs (Fishbein et al., 2001) and in waste recycling studies (Barr, 2007; Mosler et
al., 2008).

The theory of planned behaviour (Figure 2), suggests that action (behaviour), represented by means of
behavioural intention, is a function of three factors, attitude toward the behaviour or behavioural beliefs;
subjective norms or normative beliefs; and perceived behavioural control or control beliefs. A person's
attitude towards a specific behaviour is seen as a function of the perceived positive or negative outcomes or
consequences of performing the behaviour and the desirability of these consequences. A good correlation
was found between attitude and behaviour where there was a high awareness of consequence (Fransson &
Garling, 1999). The subjective norms relate to the social environment or social pressures, i.e. the person's
perception that an individual or group important to them, e.g. family, colleagues, employers or government;
expects them to perform (or not perform) the given act. This is influenced by the person's motivation or
desire to comply with the perceived expectations of that reference group or the reference groups perceived
power or authority over the person (Oom Do Valle, 2005; Weiss, 2002; Ajzen & Fishbein, 1973). According
to Ajzen (1985:12), "generally speaking, people intend to perform a behaviour when they evaluate it
positively and when they believe that important others think they should perform it".

The theory of planned behaviour maps out the causal links from personal and social beliefs, through
attitudes and intentions, to overt behaviour, i.e. behaviour over which a person has full control or the power
of determining outcome. Pfeffer & Sutton (2000:157) refer to this as an 'atomistic view' which assumes that
"individual outcomes and individual behaviour are under the control and discretion of those individuals, so
that results and decisions can be reasonably attributed to individuals". Research has shown, however, that
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while actions are controlled by behavioural intentions, intentions may not always manifest as action, even if
the personal intention or willingness is there (Chung & Leung, 2007; Ajzen, 1985; Ajzen & Fishbein, 1973).
A number of factors impact upon the manifestation of intention as behaviour; including degree of volitional
control (Ajzen, 1985). Perceived behavioural control has been described as the ease with which the
behaviour can be performed; a person’s perception of the difficulty of performing a behaviour, or the
presence and extent of factors which either facilitate or hinder performance, i.e. a person’s beliefs about
available resources, opportunities and specific knowledge (Oom Do Valle et al., 2005; Ajzen, 1991). What
van Birgelen et al. (2009:130) refer to as the “extent to which a person thinks his or her own actions will have
an impact on the situation as a whole”. A person is more likely to act if they are confident in their ability to
perform it or if strong barriers are removed (Ajzen, 1991; Gardner & Stern, 1996).
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Figure 2. Theory of Planned Behaviour (from Ajzen & Fishbein, 1973; Ajzen, 1985; Ajzen, 1991)

5. DISCUSSION

The theory of planned behaviour provides a structured framework against which to gauge the influence of
human resource capacity, and in particular knowledge, on resultant waste behaviour. The following section
focuses on the three main constructs of the theory of planned behaviour as they relate to waste
management in South Africa, namely control beliefs, behavioural beliefs and normative beliefs. Each is
discussed below in further detail, with the aim to assess key trigger points in improving the way that waste is
currently managed in the country.

5.1  Control beliefs

Perceived behavioural control has been described as the ease with which the behaviour can be performed; a
person’s ability to perform and the barriers or obstacles that may stand in the way of such performance.

The theoretical framework put forward in Figure 3, is a combination of two theories, the theory of planned
behaviour (Ajzen, 1991) and the process of learning (Miller & Morris, 1999). The theoretical framework
suggests that building new knowledge (or human capital development) through a process of learning, has
the potential to impact upon behavioural, normative and control beliefs, and in so doing, influence
behavioural intention and ultimately action (Gardner & Stern, 1996; Ajzen, 1985). Knowledge may raise a
person's awareness regarding the outcomes or consequences of a behaviour (or non-behaviour), thereby
altering the person's attitude towards the behaviour. Knowledge may alter a referent's awareness regarding
the outcome of a behaviour, thereby placing more or less pressure on the person conducting the behaviour
(change of subjective norms). Finally, increasing a person’s knowledge (through a process of learning), can
make them more capable of completing the behaviour, thereby giving them more control over their
behavioural intention. The theory therefore suggests that knowledge has the ability to influence behavioural
intentions and resultant action.

However, according to Pfeffer and Sutton (2000), while knowledge is 'crucial to performance’, knowledge of
an issue is often not sufficient to cause action: "there is only a loose and imperfect relationship between
knowing what to do and the ability to act on that knowledge" (Pfeffer & Sutton, 2000:25). This frequent
inability to transfer knowledge of what needs to be done into action or behaviour which is consistent with that
knowledge, is referred to by Pfeffer & Sutton (2000) as the 'knowing-doing gap' or the ‘performance paradox’
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(Cohen, 1998 in Pfeffer & Sutton, 2000). While it was believed that the ’knowing-doing gap’ was due to a
lack of personal knowledge or skills, research conducted by Pfeffer & Sutton (2000) suggests that while
personal knowledge is important in ensuring action, it is not as important as having management systems
and practices in place. According to Pfeffer & Sutton (2000) the gap between knowing and doing is more
significant than the gap between ignorance and knowing. This is due to the fact that considerable
knowledge already exists, which is either already known to an individual, or can be readily sourced, yet lack
of implementation persists.
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Figure 3. Learning and behaviour (adapted from Miller & Morris, 1999 and Ajzen, 1991)

“While a municipality which has sufficient capacity [knowledge] should be viable, this is not
always the case. A number of internal and external factors can easily affect municipal viability.
Certainly, municipal capacity cannot and should not be equated to municipal viability” (MDB,
2008:107).

Research conducted as part of the implementation of the South African Waste Information System (Godfrey
& Scott, in press) showed that certain persons interviewed have assimilated and interpreted the waste data
collected for SAWIS, utilising this knowledge to inform and manage the organisations operations, i.e. through
a learning process build new knowledge. However, when it came to converting this knowledge to impact,
little evidence was found for resultant change in waste practices as a result of this new knowledge. The
desire may exist within individuals to implement change based on this new knowledge and raised awareness
around waste management practices. However, it was found that the point of knowledge generation may be
removed from the point of decision-making within organisations. This could be due to a break in
communication, or it may be constrained by organisational bureaucracy and administrative procedures.
These external factors have made it difficult for persons, particularly within municipalities to implement the
necessary changes within their organisation. It was found that these external factors hinge largely around
governance (Godfrey & Scott, in press).
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“...the Municipal Structures Act defines capacity in relation to a municipality as ‘the
administrative and financial management capacity and infrastructure that enables a municipality
to collect revenue and to govern on its own initiative the local government affairs of its
community’. The definition does not reflect the external economic and social conditions in which
the municipality is found but rather the municipal institutional requirements for delivering
services.” (MDB, 2008:108)

Behavioural and normative beliefs must therefore also play an important role in formulating behavioural
intentions and resultant action.

5.2 Behavioural beliefs

A person's attitude towards a specific behaviour or behavioural beliefs is seen as a function of the perceived
positive or negative outcomes or consequences of performing the behaviour and the desirability of these
consequences. With regards to behavioural beliefs, the authors have specifically identified current
perceptions regarding consequences of legislative non-compliance, and the desirability of these
consequences.

South Africa has one of the most advanced constitutions in the world in terms of the protection of human
rights, including the right to a safe and healthy environment. In addition, it has some of the most progressive
environmental legislation in the world (UNDP, 2003). However, government has typically been perceived to
be unwilling and/or unable to enforce pollution and waste-related legislation (Lukey et al., 2004; Seeliger et
al., 2003; Republic of South Africa, 2000; London & Rother, 2000). A public perception exists that
government is unwilling and/or unable to "come down hard on polluters" (Lukey et al., 2004). A review of
landfill data collected by the national Department of Water Affairs and Forestry (DWAF) and the Department
of Environmental Affairs and Tourism (DEAT) in 2005, shows that only 43.6% of the 1203 landfill sites in
South Africa are known to be permitted (DEAT, 2006a), and of those permitted, little to no information exists
on their compliance with permit conditions. Of the non-permitted/unknown permit status landfill sites, in
excess of 90% are thought to be municipal landfills. It would therefore appear that the biggest culprit of non-
compliance in the landfilling of waste is local government (Godfrey, 2008). Unpermitted municipal landfill
sites are a problem in terms of implementation of environmental legislation in South Africa (SabinetLaw,
2009).

This lack of enforcement against municipalities is largely due to South African legislation which recognises
the importance of co-operative governance across the three spheres of government in waste management
matters. However, co-operative governance effectively means that legal action cannot be taken by one
sphere of government, e.g. the national DEA, against another sphere of government, e.g. a municipality,
without first having exhausted “all other remedies before it approaches a court’ (Republic of South Africa,
1996:14). According to Bosman and Boyd (2008:856), “cooperative governance principles are preventing
the implementation of legal proceedings” with the result that command-and-control policy instruments are not
ensuring environmental compliance in South Africa. This lack of consequence, particularly with regards to
non-compliant municipal waste operations and facilities, is currently a governance challenge facing South
Africa with the potential to create inconsistencies in enforcement (Bosman and Boyd, 2008; Engledow and
Groeners, 2008) and dual enforcement standards for public and private waste facilities. The result is often a
difference in approach to waste management practices between public and private entities. A perception
has therefore developed, certainly amongst municipalities, that there is little to no consequence of legislative
non-compliance.

“A lack of government capacity means that the enforcement of existing legislation is frequently
unfocused, especially with regard to waste disposal’ (Republic of South Africa, 2000:23).

Ineffective enforcement of waste legislation has also resulted in the improper management of landfills that
are not designed and operated according to Minimum Requirements (DWAF, 1998). The result is that
landfilling is still too cheap in South Africa, creating price distortions in the waste system, which makes
landfilling the preferred means of waste disposal. Such price distortions have resulted in a largely,
unsustainable recycling sector, which remains a relatively more expensive alternative. This is in conflict with
national policy which supports the waste hierarchy of waste avoidance, reuse, recycling, treatment and
landfilling (Godfrey & Nahman, 2008). The result is a perceived lack of consequence for non-compliance
with waste legislation in many areas of the waste sector. This behaviour has entrenched and
institutionalised many practices which now hinder integrated waste management, and in instances conflict
with national policy, e.g. the White Paper on Integrated Pollution and Waste Management and the issue of
salvaging from landfills.
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The recent promulgation of the Waste Act (Republic of South Africa, 2008) however, provides for hefty fines
and imprisonment for contravention of the Act. For example, in terms of Section 68 (1) of the Waste Act, a
person convicted of an offence referred to in section 67(1) (a), (g) or (h) of the Act, is liable to a fine not
exceeding R10,000,000 (approximately US$ 1,250,000) or to imprisonment for a period not exceeding 10
years. These penalties are considerably more onerous on the waste sector than the previous Environmental
Conservation Act and if successfully enforced by government, will provide a platform for addressing
consequence for legal non-compliance.

5.3 Normative beliefs

Subjective norms relate to the social environment or social pressures, i.e. the person’s perception that an
individual or group important to them, e.g. family, colleagues, employer or government; expects them to
perform (or not perform) the given act. This is influenced by the person’s motivation or desire to comply
with the perceived expectations of that reference group or the reference groups perceived power or authority
over the person. With regards to normative beliefs, the authors have identified the current perceptions
regarding the importance placed on waste management by both the South African government and society,
and the resultant sense of pressure to comply with good waste management practices.

The Department of Environmental Affairs highlighted, as one of the key issues relating to pollution and waste
in the White Paper on Integrated Pollution and Waste Management, the:

“Lack of priority afforded to waste management: In the past, waste management was not
afforded the priority it warrants as an essential function required to prevent pollution and protect
the environment and public health. Consequently, insufficient funds and human resources were
allocated to this function. In many instances this neglect has resulted in a lack of long-term
planning, information, appropriate legislation and capacity to manage the waste stream.”
(Republic of South Africa, 2000:23)

This low priority afforded to waste in South Africa was noted by government in both the White Paper on
Integrated Pollution and Waste Management (Republic of South Africa, 2000) and the National Waste
Management Strategy (DEAT, 1999a, 1999b). There is little evidence however, to suggest that this situation
has changed over the past decade (DEAT, 2009; Godfrey & Oelofse, 2008; Godfrey & Scott, in press).
Research undertaken in selected municipalities in South Africa showed that the current lack of political will
(Godfrey & Oelofse, 2008; Ball, 2006) given to waste management still results in a low priority being afforded
to waste, particularly within municipalities. Ultimately, this low priority for waste, when combined with other
factors, results in e.g. insufficient funding being assigned to waste services which impacts further on issues
such as equipment management, labour (staff) management and institutional behaviour (management and
planning) (Godfrey & Oelofse, 2008). The Community Agency for Social Enquiry note in their 2003 report on
municipal cost recovery: “waste is viewed as being a low expenditure priority” (CASE, 2003:42). This is
confirmed by the Department of Environmental Affairs (DEAT, 2007:67) in their assessment of the status of
waste service delivery and capacity at the local government level: “Waste is not recognised as a priority
service and typically gets allocated the left over budget after electricity, water, roads etc. Waste
management is not recognised as a priority service by Municipal Councils who are responsible for budget
allocations.” This lack of priority is resulting in failing waste management services which impacts negatively
on both environmental and human health (Oelofse and Godfrey, 2008).

"The level of governmental capacity in the field of waste management is generally extremely
limited. This lack of capacity within government, and (to a lesser extent) within the private
sector, has resulted in waste management generally being regarded as a low priority issue."
(DEAT, 1999b:6).

Waste management was also found to be of generally low priority by society. Research undertaken by Phiri
(2007) showed that waste management ranked eighth out of 11 quality of life aspects, with factors such as
education, employment, health, accommodation, public safety, energy and transport seen to be of higher
priority. This priority is confirmed by Ball (2006) who noted that basic needs such as water, food, shelter,
roads, material possessions, electricity, and sewage typically precede the human need for waste
management. “Waste management seldom has a priority of higher than fifth place. Consequently, waste
management is also usually relegated to a relatively low priority with regard the attention it receives” (Ball,
2006:3).

This low priority afforded to waste creates little incentive for waste companies or municipalities, to perform or
comply with the requirements and expectations of important stakeholders, such as national government.
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6. CONCLUSIONS

A lack of capacity, and in particular human resource capacity, is recognised as a current challenge to waste
management in South Africa. Building South Africa’s knowledge base through training and education
programmes has been identified as a mechanism to improve the way in which waste is managed, by
changing the behaviour of those persons responsible for managing waste within municipalities and private
waste companies. This paper reviews whether building capacity can lead to an improvement in the way that
waste is managed in South Africa. The Theories of Planned Behaviour and Process of Learning provide a
theoretical framework against which to evaluate this research question. According to theory, building new
knowledge (human resource capacity) through a process of learning has the potential to impact upon
behavioural, normative and control beliefs, and in so doing, influence behavioural intention and ultimately
action. The main aim of capacity building is to increase a person’s knowledge (ability) so as to make them
more capable of completing the behaviour (control beliefs), thereby giving them more control over their
behavioural intention.

There is no doubting that building the capacity of those individuals responsible for the management of waste
in South Africa, through training and education programmes, is imperative to improved levels of service
delivery. However, research conducted in South Africa shows that building knowledge is not always
sufficient for resultant action. While a person may want to apply their newly acquired knowledge through
improved waste management practices, their behaviour is subject to societal and organisational factors,
which may make it difficult for them to translate behavioural intention into action. Behaviour is not always
completely under a person’s volitional control. Building capacity is only one of three necessary components
of behavioural intention. As such it is a necessary but insufficient condition for changing the way in which
waste is managed in South Africa.

Evidence suggests that much can still be done by government, the waste sector and society to address the
other two components of the Theory of Planned Behaviour — behavioural beliefs and normative beliefs. The
current perception of there being a lack of consequence for legislative non-compliance (behavioural beliefs)
and the low priority afforded to waste, particularly within municipalities, (normative beliefs) is believed to
impact significantly on the way in which waste is managed in South Africa. Weakened behavioural and
normative beliefs in this way undermine the behavioural intentions of those persons tasked with managing
waste, ultimately impacting upon the desired behaviour (Figure 4). While the recently promulgated Waste
Act provides a legislative platform from which to do this, focusing on improved capacity alone will not have
the desired outcome of improved waste behaviour in South Africa.
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Figure 4. The impact of weakened behavioural and normative beliefs on desired behaviour

Strengthening behavioural and normative beliefs which provide a sense of consequence, importance and
social pressure to comply, can be achieved by government taking a strong position on the importance of
waste management and non-compliance. This could be achieved through strong policy statements and
increased waste awareness, which would be further supported by ongoing development of human resource
capacity.
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