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Abst ract

Under its new managenent the Central Statistical Service (CSS) in South
Africa has, |ike many ot her governnment institutions, been undergoing rapid
and far-reaching transformati on towards nmeeting the devel opment needs of the
new denmocratic order. The 1996 popul ati on census serves as a case study of
the rel ati onship between the CSS as prine producer of official statistics
and the users of such statistics, in the context of fundanental socia
change.

The rel ati onship ranges over three periods: firstly, the period of the
apartheid era, concluding with a short phase of contestation, after the
change of governnent but before the new CSS managenent was install ed;
secondly, the current period of transformation driven by the new managenent;
and thirdly the envi saged period of consolidation. W denonstrate how,
nmovi ng through these periods, the inportance of substantive co-operation
bet ween a genuinely representative range of users and the producer of
official statistics in defining conmon goals and out put began to be
recogni sed.
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Events in the apartheid period denonstrate the dangers of the nonopoly
of official statistics sustained by the CSS of the tine, when issues of
soci al relevance, accessibility of products, and regard for disadvantaged
respondents had the |owest priority. As change began to unfold, serious
conflicts arose fromthe divergence between new user needs and CSS products,
wi th negative inplications for the systemof official statistics. The
transformati on phase denonstrates the begi nning of genui ne co-operation
bet ween users and producers in re-orienting the new CSS towards rel evant
products from an accessible and user-friendly institution. The consolidation
period presents the vision of the future towards which the new CSS is
wor Ki ng.

l. I nt roducti on

1. Thi s paper provides a dynam c perspective on the interaction between
users and producers of official statistics, taking as its main exanple the
1996 popul ation census in South Africa, conducted by the Central Statistica
Service (CSS). The census was planned and conducted during a time of
fundamental transformation towards denocracy and devel opnent in the entire
South African society, following the 1994 el ection. There was a correspondi ng
transformation in the CSS towards neeting the new national statistical needs,
after sonme resistance was overcone. As a result, far-reaching inprovenents
were introduced in how the 1996 census was concei ved and executed. W shal
show how this process was initially fostered, and subsequently sustai ned, by
changes in the interaction between users of statistics and the prine
producer, the CSS: from negl ect through conflict to co-operation. W note
further how this interaction is helping to inprove the functioning of the
overal | agency as nuch as the census in question

2. The sequence of changes in the interplay between users and producer can
useful ly be anal ysed by distinguishing three periods. O course there are no
cl ear-cut boundari es between these periods. Each nerges into the next one,
because the institutional changes that were involved took tinme to initiate
and i npl enment. Nevertheless, the periods help to clarify the processes

i nvol ved.

3. In the wi der society, the policy of apartheid had been presented as
enabling the separate devel opnent of racially defined groups. In practice it
was designed to pronote and sustain the interests of the white mnority, and
inits final stage also the Indian and so-called "Col oured” mnorities,
against the clains of the African majority. Legally speaking, apartheid canme
to an end with South Africa's first non-racial national election in 1994,

foll owed by the adoption of a new constitution. However, interim arrangenents
and institutions had previously prevailed in sone sectors, as the outgoing
white-mnority governnent negotiated the main transitional arrangements with
the incom ng mass denocrati c novenent.

4, The broad sequence of devel opnents was rather simlar regarding officia
statistics. During the apartheid period the CSS had basically been shaped to
serve Wiite South Africa, and especially netropolitan business interests. The
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statistical system had been geographically fragmented in line with apartheid
policy, and the CSS accorded | esser attention to the African majority of the
popul ation resident in the segregated "townshi ps" or rural areas during the
conduct of popul ati on censuses.

5. I mredi ately after the 1994 el ections, the new governnent did not attend
in much detail to the CSS. But it did expand the user-based advisory
committee for the forthcom ng census to include representatives from

organi sations that had participated in the denocratic nobilisation. However,
the committee was not able to access the necessary information fromthe

i ncunmbent officials of the CSS, who blocked any material changes. The
resulting tensions between users and the CSS inpressed upon the new
governnment the need for nore decisive changes.

6. The transformation period of the CSS thus only began in earnest in md-
1995, a year after the new governnent took office, with the appointnent of a
new head for the CSS (the first author). Wth the help of expert reports,
that had been conm ssioned previously by the responsible Mnister in the new
government, he quickly uncovered that preparations for the inpending census,
sonme ni ne nont hs ahead, were poorly planned, behind schedul e, and apartheid-
ri dden.

7. The census woul d be especially inmportant in providing the baseline for
| onger-term devel opment nonitoring by the new governnent. A new division for
denogr aphy was accordi ngly separated off within the CSS, and a new chi ef
director (the second author) appointed. Both officers had previously been
active on the expanded advisory conmmittee. They entirely reconceived the
census, and —with the active support and invol venent of the advisory
commttee —secured a six nonth delay and an enhanced budget. Census
fieldwrk ran for a nonth from 10 October 1996, and the results were
processed for the ensuing eighteen nonths.

8. A prom nent feature of the venture was the active involvenent of a w de
range of users in all phases of the census production process, via task
groups of the expanded census advi sory commttee or the creation of other
partnerships with civil society.

9. The reconstruction of the entire CSS had to be undertaken

simul taneously, to neet the deadlines for public sector transformati on. The
roll-out of this reconstruction, including the conclusion of the 1996 census,
constitute the consolidation period into which the CSS is nmoving. It will be
seen that how the positive producer-user experiences of the census are being
carried forward with active users' advisory committees and w despread
consultations with clients.

. The apartheid period

10. During this period state and social institutions were assertively
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shaped to support the racially-discrimnatory ideol ogy of apartheid. At

enor nous expense all mnistries were quadruplicated along racial |ines, and
geographical and institutional segregation was inmposed in residential areas
and in the provision, for exanple, of schools and hospitals. Later on the
government created so-called "independent states” in rural areas, intended to
correspond to the main geographical |ocation of the various African | anguage
groups: Transkei for Xhosa-speakers, and so on. Some | anguage groupi ngs
refused to accept "independence”, and renmmined as rural "honelands" within
"White" South Africa, such as KwaZulu. MIlions of rural people were forcibly
renoved and rel ocated within these boundaries, and their novement to the
cities of "White" south Africa was legally restricted.

11. The national statistical function was correspondi ngly bal kani sed, with
little statistical offices created in each of the four "states" that accepted
i ndependence. G ven the |ack of skills and resources, the quality of their
data production was poor fromthe outset. (The nmain exception was
Bophut hat swana, where the honel ands authority sustained a relatively benign
mul ti-racial context. An effective statistical office was created by the
second author, latterly with the assistance of the third. It ran successfu
and wel | -reported popul ati on censuses in 1985 and 1991; and chall enged the
CSS by its vision of an integrated statistical systemand its application of
nodern technol ogy and staff training.)

12. In assiduous conformty with the legal fiction of the "independent
states”, the CSS of the tinme excised their figures fromits published tables.
It sawits task as catering for the popul ation of the remaining "Wite" South
Africa. Yet, because of the "non-independent homel ands” within its borders,
this area in reality was very heterogeneous —indeed, the majority of its
popul ati on was African. But they were defined as "temporary sojourners”, and
regarded as objects of measurenent and adm nistrative policy rather than as
citizens or potential users. The main internal users of the CSS s econonic
and denographic statistics were the white-controlled busi ness sector and

ot her government departments, in a nmutually beneficial synbiosis. Anti-
apartheid agencies within the country and abroad treated CSS outputs as
propaganda, and largely ignored them

13. This picture of the apartheid-period CSS nmay seemlurid. But it is
substanti ated by evidence in three notable aspects: nost inportantly, howits
| ast census in 1991 was conducted and validated; in the conposition of the
staff and managenent of the agency itself, and of the advisory body, the
Statistics Council, that represented user interests; and also the conception
of the products and classifications of the CSS of the tine. We shall consider
t hese aspects in turn, as well as the conflicts with new users which they
occasioned after 1994. In the subsequent section, the transformtion period

wi |l be displayed under four correspondi ng headi ngs.
a) The | ast apartheid popul ation census
14. Until the post-1994 dispensation, the |ast popul ation census to be

conducted in a territorially integral South Africa was in 1970. Thereafter
the hiving off of parts of the statistical function to the "independent
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states” neant that censuses were actually conpilations. The 1991 census was
the nost extrene exanple. It was a pastiche of small-area detail, of variable
quality, fromthe four "states" and "VWhite" South Africa. The latter enbodied
a further m x of nethodologies. In the formal suburbs and commrercial farm ng
areas, predom nantly occupied by Whites and the other two mnority groups,
mappi ng was avail abl e and cl assi cal demarcati on had been done cumnul atively
over the years. The counts fromthese areas were generally accepted as
reasonably accurate

15. But in many urban "townships", informal settlements and peasant-farmnmed
rural areas, where the residents were overwhelmngly African, mappi ng was not
uniformy available or else various areas were deenmed inaccessible due to
political unrest. In sone cases household interviews were conducted but

Wi t hout prior demarcation —teans of enunerators "swept” the area w thout
detail ed adm nistrative controls. In others, dwellings were counted on aeria
phot ographs, and popul ati ons then inputed using househol d densities obtained
from sampl e surveys.

16. Most of these areas as well as the "independent states"” were excluded
fromthe post-enuneration survey (PES), and this was conducted only after a
del ay of several months. As a result, the overall population totals could not
be reached by applying the PES to the various counts. Instead, the totals
were nodelled for the four race groups, by applying fertility and nortality
estimates as far back as the 1970 in the case of the African group; and then
the counts were adjusted upwards accordingly, in some areas and age-
categories by as much as 70%

17. The 1991 census also reflected its apartheid provenance in non-

geogr aphi cal ways. Although the African majority of South Africans had one of
the nine Bantu | anguages as their nother tongue, the questionnaires were only
printed in English and Afrikaans, the official |anguages of "White" South
Africa. Moreover, although perhaps half of household informants were not
functionally literate, the questionnaires were formatted for self-

adm nistration rather than interview, with difficult and legalistic

i nstructions. The design was not tested at all. Nor were the enunerators
trained for the wi despread ad-hoc translation and interview ng that

i nevi tably ensued.

18. The disdain for the needs of the suppliers and potential users of the
census data was extended to the products. The fact that the totals were the
outcome of a nodel rather than the counts was covered in a technical report,
but never clarified to the public. Mst of the output was in the form of

bul ky printed tables —there were no substantial narrative or graphica
summaries in accessible format. In African areas the pl ace-nanmes used were
often those known in Afrikaans or English to Wites, rather than the nanes
used by the African residents thensel ves.

b) The seqgregated conposition of the CSS and the Statistical Counci
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19. Thi s met hodol ogi cal negl ect of the needs of the African majority of the
popul ati on during the 1991 census was the predictable cul mnati on of the
application of apartheid policy in the civil service, including the CSS. Wth
the main exception of the nenial occupations, the staff of the CSS was al nost
exclusively Wiite, and al so overwhel mi ngly Afrikaans-speaking. Bl acks who
sought a career in official statistics were expected to pursue it in the
statistical offices of the "independent states" or the el sewhere in the

adm ni strations of other black "homel ands”. The CSS managenent echel on was
entirely White and nmale, and with a single exception Afrikaans-speaki ng.

20. The Statistics Council is the statutory body constituted to advise the
responsi ble Mnister and the CSS on statistical matters, including the
conduct of the popul ation census and the performance of the CSS. Al the ten
menbers of the Council at that tinme were Wiite, and all but one of them

Afri kaans-speaking. All were male. Three were acadenic statisticians, but the
rest represented various economc institutions, reflecting the overwhel m ng
concern of statistics in the work programe of the old CSS. Not surprisingly,
there was little inpulse to direct the CSS towards social issues such as
poverty or gender.

c) The nmethodol ogical bias of CSS products

21. The deformation in what counted as relevant statistics extended to the
non- census products of the old CSS, often at quite a subtle nethodol ogi ca

| evel. Three exanples will suffice. Data for the Consumer Price |Index (CPl)
was only collected fromthe |argest fourteen nmetropolitan areas, and nostly
by fax or tel ephone. This was apposite for a governnent serving the interests
of White residents and busi nesspeople, and their black enpl oyees or
custoners, in areas with the infrastructure necessary to sustain such
sanpl i ng procedures. But it comprehensively excluded that half of the
popul ati on, overwhel m ngly African, living in small towns or rural areas.

22. Simlarly, the quarterly survey of public sector enploynent did seek
the breakdown by race group of departnents' enployees. But this was of little
use to the new governnent, seeking to track inprovenents in civil-service
representativity brought about by affirmative action, since the seniority of
enpl oynment was not covered. It was thus inpossible to check whether the
rising proportion of black enployees was still confined to subordinate
strata. And the gender of enployees was onmitted altogether

23. O her key devel opment vari ables were al so i gnored by nethodol ogi ca
default. The census of agriculture was conducted by sel f-adm ni stered posta
guestionnaires, effectively confining it to predom nantly white, comercia
farmers. So sone two mllion households in the subsistence-agriculture sector
were therefore only picked up, with little detail about |and use and ot her
central agricultural matters, in the annual househol d survey.
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d) The resulting tensions of transition between new users and the old CSS
24, Taken together, the precedi ng subsections display how the honbgeneous

conmposition and correspondi ng framework of reference of the previous CSS
management and the contenporary Statistics Council ensured that the design
and conduct of the popul ation census as well as the social and econom c
surveys of the CSS manifested a selective focus on needs and interests
defined by the mainly mal e | eadership of so-called "White" South Africa.

25. The head of the apartheid-period CSS renmained in office for nore than a
year after the new governnent took office in 1994, and the next |evel of
managers continued for various |onger periods. Simlarly, the Statistics
Council was only replaced in 1996 by a nore broadly representative interim
Council, pending revisions to the Statistics Act. Wthin the CSS, then, as in
the wi der context, the closing phase of the apartheid period was
characterised by the partial or tenporary survival of the ingredients —

| egislation, institutions, personnel, spatial arrangements —which had been
instrumental to the apartheid system These el enents of apartheid uneasily
co-existed with the powerful processes of change.

26. Various inportant external devel opnments soon inpinged upon the CSS in
this uneasy period. After 1994 the "independent states"” and other honel ands
were re-incorporated into what used to be "White" South Africa, and nine new
provi nci al governnents created, exercising appreciable devol ved
responsibilities for health, education and welfare services as well as

associ ated financial autonomy. The incunbents of the various racially or
linguistically segregated adm ni strati ons were |unped together under new

| eadership, and enjoined to rationalise. Several hundred previously
segregated |l ocal authorities and their adm nistrations were simlarly re-

al i gned.

27. The result was a new hierarchy of users with pressing demands for up-
to-date statistics integrated and organi sed according to new spatia
definitions, and with quite different criteria of relevance. Further demands
were being expressed by the departnments of the new, denocratically-elected
nati onal governnent in dire need of information for radical changes in

pl anning as well as ongoing adm nistration. In addition, informtion was
sought by a range of organisations and sectors who were previously ignored
by, or themsel ves ignored, the CSS —such as trade uni ons, non-governnenta
agencies (NGOs), and | obbies such as youth, wonmen, and the di sabl ed.

28. G ven the negotiated nature of the transformation in South Africa,

i ntense tension was occasioned during this interimperiod in the interplay
bet ween the new users and the old CSS as prinme producer of officia
statistics, especially in the preparation for the 1996 census. The tensions
hei ghtened inter- and intra-organisational conflict but also helped to
advance the process of its resolution. W identify five of the npbst inportant
areas of conflicts.
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29. Firstly, tackling the various dinmensions of inequality was a clear
priority for new managers in the public sector. Yet the old CSS was not
sensitive, and therefore not responsive, to issues of poverty or gender, or
new concerns such as disability. The new governnent had to secure the

anal yses it needed by engagi ng NGOs or academics to rewdrk the CSS materia
al ong these |ines.

30. Secondly, there was the need —given the new provincial structures and
powers —for neani ngful decentralisation of the statistics function. But as
far as the old CSS was concerned, that the statistics function was a nationa
function somehow also inplied that it could not be decentralised. It had
previously only sustained a nunber of regional outposts for follow ng up
econom ¢ questionnaires and sporadically supervising the annual househol d
survey. Sone heated confrontations resulted, between provincial users of
statistics and the CSS.

31. A third area of tensions concerned the accessibility of statistica
products. The unadorned tabul ati on reports of the old CSS were basically
user-hostile. The new users wanted sinplified formats for easy reference, and
interpretative reports to assist decision-nmakers. Furthernore, transparent

met hodol ogy reports should al so be conpiled to enable nore technical users to
assess the reliability of the data provided.

32. A fourth area concerned the enpowernment of CSS staff to enhance their
skills in their specific areas of performance. The CSS needed to adopt a
systematic programe of further education and training for all its staff,

i ncludi ng but not confined to the new bl ack recruits, perhaps by involving
tertiary institutions in the design and inplementati on of programes. The
trai ning which CSS was offering at the tinme was perceived as being i nadequate
as it concentrated on coaching by rote for very specific practices, and

negl ected staff outside the head office. Users wanted staff at all sites to
be able to handl e the new denands.

33. A fifth area of contention concerned the preparations for the inpending
1996 popul ation census. The responsible Mnister had extended the advisory
commttee with appoi ntees from sonme non-governmental organisations,

uni versity departnents, and other organisations that were alert to the

devel opnent priorities of the new government. However, they had difficulty in
securing docunments or precise answers fromthe incunmbent CSS managenent about
pl anni ng, budgeting, and progress with preparations for the census.

34. In sum during 1994-5 the existing management of the CSS was generally
i ntransi gent on these growi ng pressures for the re-organisation of
statistical provision. Instead it sought to prevent outsiders from know ng
what was actually going on inside the CSS. The hei ghtened contestation

i npacted on the CSS externally as well as internally, in several ways.

35. Its previous accommodation to the apartheid system was perceived in
government as having eroded its legitimacy as a producer of objective
official statistics. Its continuing resistance to nmeani ngful change attracted
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unfavourabl e conment fromthe new, overwhelm ngly black top civil servants
and political representatives in national and provincial arenas.

36. In particular, the old CSS s refusal to undertake the degree of
decentralisation required by the new provincial stratum of government |ed
some provincial authorities to warn, in desperation, of preparing to nmake
their own arrangenents, which would have led to costly duplication and
difficulties of standardisation.

37. In addition, the CSS's steadfast refusal to analyse and report upon its
own data resulted in |loss of confidence regarding the consistency, tineliness
and reliability of its products, and gave the inpression that the

organi sation did not care for its users. The econonmic statistics were
increasingly often treated with disbelief in the business nedia.

38. Internally, the obduracy of the CSS top managers sent a counter-
producti ve nessage to subordi nates, so that problens w th planning,
productivity and deadlines were not seriously diagnosed or tackled. In turn
t hese deficiencies further eroded the perceived |egitimcy of the

organi sation, creating a vicious circle.

I1l. The transformati on period

39. At the same time as the old CSS was receiving unfavourabl e prom nence
in the nedia and in policy arenas in early-1995, the responsible Mnister was
receiving reports fromtwo international enquiries he had comm ssioned into
the preparations for the 1996 census: one fromthe Australian Bureau of
Statistics, the other froma group of international official statisticians
under the auspices of the UNFPA. They reported that planning, budget and
progress were "conprehensively deficient” and that advice to the contrary
fromthe CSS managenent was m sl eading. This confirmed the reports fromhis
new appoi ntees on the advisory group. Matters had come to crisis point. The
M ni ster advertised the post of head of the agency and in due course nade the
appoi nt nent of the new head. The new head in turn accorded the popul ation
census its due wei ght by separating off a new conmponent for denography, and
recruited a new chief director to drive the popul ati on census. Thus, inpelled
initially by the need to conduct the census in line with the devel opnent
interests of the respondents and the statistical needs of users of al

popul ation groups in the re-integrated South Africa, the transformation
peri od of the CSS began

a) Users and other stakeholders in South Africa's first "denpcratic”
census
40. The new CSS nmanagenent had to move very rapidly after m d-1995 to

reconcei ve the entire framework for the inpending census. A six-nonth

post ponement, to October 1996, was the nost that could be achi eved, because
of the government's pressing need for a devel opnent-nonitoring baseline as
soon as possible. A fresh zero-base budget was conpil ed and secured, which
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doubl ed the funds available (to a nodest |evel of US$80m approx $2 per
capita). Wth only fifteen nonths to work in, the entire operation was
effectively started fromscratch. A team of skilled senior officers,
representative by race and gender, was transferred into the new denography
conmponent. The overall approach to the census was "denocratic": every citizen
and comunity of the new South Africa was to be treated by the CSS s census
process with equal respect and met hodol ogical attention. This had many

i mplications. We shall concentrate on those that illustrate the dramatic
changes that were inplied in the producer-user relationship

41. It was noted previously that preparatory demarcati on had been | argely
negl ected in the 1991 census outside the cities and towns and the conmmerci al
predom nantly white-owned, farm ng areas. The plan of the previ ous nanagenent
for 1996 was to demarcate the remai ning areas —bl ack "townshi ps", inform
settlenents and forner rural "honel ands" that included approximately half of
the popul ati on —by an office-based approach of draw ng enumnerator-area
boundari es on maps or aerial photographs. This would have negl ected the self-
definition of comrunities on the ground, prejudicing controlled enumeration
It could also have proved literally fatal in those areas still divided
geographically by party-political conflict.

42. The new managenent undertook to apply a uniform ground-based

met hodol ogy in all areas: extending the formal demarcation available fromthe
previ ous census to the other half of the popul ace by classical fieldwork,
organi sed out of regional census offices in each of the nine provincia
capitals. The nunber of demarcators was doubled to conclude this in the
limted time. The support of the respective provincial governnents was
secured, which was especially inportant to reassure traditional |eaders in
deep rural areas. After establishing the socio-spatial partitioning on the
ground, the thousand trai ned demarcators defined enunerator areas of 100-200
househol ds, and captured them on maps if available, or else aeria

phot ographs, or else —in areas where neither was avail able —by descriptions
with sketch maps or lists of head-of - househol ds.

43. The detailed i nput of users into this energency activity was secured
fromthe outset. The extended census advisory comrittee, which had not been
able to inpinge upon the practices of the previous managenent, becane an
active and willing resource in the new circunmstances. Several nenbers
participated in the i ndependent nonitoring process set up by the CSS, by

whi ch academ cs or other experts were encouraged, and funded, to visit
anywhere and vi ew anything during demarcation, and alert the CSS of problens
and report to the advisory comittee.

44, Usi ng volunteers fromthe extended advisory commttee, a task team was
constituted of people from government departnents, parastatals, university
departnents, and the market researcher sector. This group worked step-by-step
with CSS officers in totally re-designing the census questionnaire, in line
with sound international practice as well as the range of |ocal user needs.

45, Since the census would be the first non-discrimnatory investigation of
the entire population, it was decided to apply a | ong questionnaire format to
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all 10 mIlions households —including items on housing, education, |anguage,
and enpl oynent; access to various services and fuels; mgration data; and
fertility and nortality indicators. The entire task group devel oped the

i nstrument through several stages. These included behind-the-glass
observation in facilities provided by the private sector, and a | arge pil ot
conducted for the CSS by a parastatal, with de-briefing of interviewers. A
university transl ated the questionnaire into all eleven official |anguages,
and an NGO checked the idiom

46. In this way, prospective users of the statistical data directly shared
crucial responsibilities with the producer. This interaction was sustained in
| ater stages. For instance, the nonitoring teans were retained to review any
aspect of the enumeration. Simlarly, training of the enunmerators was
executed in partnership with tertiary institutions nationw de. They supplied
the first level of instructors, who were trained by head office. These
conducted the training, at the eighty-odd sub-provincial census offices, of
the two-thousand enunerators; who in turn helped with the recruitnment and
trai ning of the hundred-thousand chief enunmerators and enunerators.

47. The contribution of a statistical agency is not only realised in direct
relation to users, but also in indirect relationships with organisations of
civil society such as schools and churches, that represent the citizens who
ultimately benefit fromthe application of data in planning. For instance, in
the publicity canpaign an NGO was retained to design an expl anatory comic
This was printed in 4 mllion copies across all eleven |anguages, and
distributed by the demarcators to schools for pupils to read and also to
explain at home. In addition, the five |argest church groupi ngs supplied the
CSS with lists of their mnisters. Several mllion copies of a descriptive
brochure, in the appropriate | anguages for each area, were posted to the
mnisters for distribution to their congregations. In these ways we sought to
engage the awareness and support of prospective beneficiaries of the data,
even if they were not to be the informants or users.

48. The international conmmunity is also a user of South African statistics,
and its help was enlisted throughout the process. Following their early-
warni ng reports, the Australian Bureau of Statistics assisted with planning,
| ogi stics, and questionnaire design; and the UNFPA provided a |long-term
specialist in censuses in Africa. Stats Sweden consul tants advi sed on
demarcation, information systens, and the processing operati on —whi ch was
bol dly decentralised as a start-up project for the CSS' s nine new provincia
of fices, indicating the new CSS's conmtnment to decentralisation.

b) The revised conposition of the CSS and the Statistical Counci

49. At the sanme time as tackling the census at breakneck speed, the CSS had
to meet the inperatives of post-apartheid public sector rationalisation
notably the design of a new structure; incorporation of the "independent
state" statistical offices; and selection fromanong previous staff of those
adequate to a new performance- and devel opment-orientation, thereby creating
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vacanci es to advance representativity. The CSS assertively applied the
enabling regul ati ons. Qut of some seven hundred existing enpl oyees,
approximately two hundred were not absorbed because the respective functions
had ceased; and a further hundred did not neet the new perfornmance

requi renments. Carefully nonitored recruitnment to the resulting vacancies

al l owed the CSS quickly to reach the public service goals of at |east 50%

bl ack and 30% fermal e officers. By the end of the rationalisation, the top
management echelon —previously entirely white and nmal e —consi sted of
thirteen new appoi ntnments or pronotions, anmong whom four are fermal e and siXx
bl ack.

50. To adequately represent the interests of the full national range of
statistical users, the previously white and male Statistics Council was in
equal Iy dire need of reconstitution. Nom nations were publicly sought, and
appoi ntnments made by the Mnister to an interim Council —i.e. pending a

pl anned revision to the Statistics Act —in which representativity by race,
regi on, sector and gender was a consideration al ongsi de professiona
expertise. The result is that the Council also net the 50% and 30%
representativity goals. It subsequently resolved to inprove provincia
coverage, and co-opted nine further professional representatives nom nated by
provi nci al governnents.

51. The Council has the statutory responsibility of review ng the census. A
task group appraised the process leading to the prelimnary 1996 results, and
a larger group including several non-Council experts will assess the fina

estimates, especially the undercount adjustnent and vital statistics. In

addi tion, one or two nmenbers of Council with rel evant specialisations provide
a user perspective on any selection committee for CSS managenent echel on
post s.

c) The role of users in the re-engineering of CSS products

52. The active involvenent of external users in what were previously purely
i nternal CSS decisions, as pioneered in the |atest census, has been carried
across to economc statistics. The user committees of the hundred-odd surveys
have been extended to ensure representation of black, small-business, and
country-wi de interests to offset the previous white, corporate and
metropolitan bias. Al the collections are being re-engi neered sector by
sector; and as each questionnaire is re-cast, with inputs fromthe user
committee, the testing includes behind-the-glass and on-site observations of
how respondents cope with the formul ations.

53. The previously nmetropolitan CPI has been extended to cover small towns.
Face-to-face gathering of prices fromrural areas beyond the reach of

tel ephone and fax is envisaged, should funds become avail able. Additiona
measures such as core inflation and a noving quarterly average are now
publ i shed, follow ng requests from anal ysts. Unexpected variations, which were
previously nerely tabul ated, are now identified and expl ai ned for the nedia.

54, In the | abour sector the previous seventeen disparate collections have
been repl aced, follow ng Australian advice, with three conpl enentary econony-
wi de enterprise-based surveys of different frequency and a quarterly househol d
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panel survey, the better to neet the international user needs codified in the
Speci al Data Definition Standard of the International Mnetary Fund. Detailed
breakdowns by gender and race are sought annually fromthe private as well as
the public sector to help two key users, the Department of Labour and the
Public Service Admi nistration, monitor the inpact of equity measures..

55. As with the census, in the new denocratic context the CSS wants its
econonmi ¢ products to be sensitive to the interests of beneficiaries who may
not directly be users. Thus, even though there had not yet been an expressed
user-need, the CSS found Swedi sh donor funds to survey subsistence
agriculture, in which sone two mllion African househol ds engage; as a
conplenment to its surveys of mainly "white" comercial farm ng. Follow ng
overdue reforms in the Departnment of Agriculture, that Departnment will pay the
CSS to extend this work —a case, one mght say, of the producer hel pi ng users
catch up with their needs.

d) The benefits of transform ng the user-producer relationship

56. The active engagenent of the new CSS with both South African and

i nternational users, regarding the census as well as its other undertaki ngs,
has hel ped resol ve many of the conflicts described in section 2.4 that were
evident at the end of the apartheid period.

57. The extended nenbership and i nvol venent of the user conmttees, coupled
with the nore relevant and accessi bl e econon ¢ and denographic reporting, have
gradual |y achieved legitimacy for CSS products in the eyes of the nedia and
the new public-service and political users. O course controversy does not

di sappear: for exanple, politicians are | ess ready than businesspeople to
accept that |ow empl oynent-creation figures may be as valid as the

cont enporaneous low inflation figures. But this seens to be a burden of the
statistical office in any denocracy.

58. Secondl y, the extensive user consultation with provincial governnents
during the establishnent of the new provincial offices, and the provincia
skills- and enpl oynent-creation by the new CSS during the census, appear to
have danped the noves towards renegade statistical units that were threatened
in reaction to the unhel pful ness of the previ ous managenent.

59. Thirdly, users such as governnent departnments are appreciative of easier
access to CSS, and its readi ness to be frank about shared problens: for
exanpl e, co-operation with the Financial and Fiscal Conm ssion about managi ng
the response of provinces to the painful inmpact of changed denocratic
estimates on their fiscal allocations.

60. I ndeed, work of strategic inportance is being won by the CSS as a result
of its openness and the technical proficiency of the new management: such as
"user-pays" surveys for Departnents including Labour, Safety and Security,
Transport, and Agricul ture.
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61. Finally, the new climte has al so had a hel pful inpact on the

organi sational culture. As better managenent and use of technol ogy have hel ped
shorten turn-around tines and increase reliability, w nning some public
appreciation for the inprovenents, so staff have been notivated to do even
better. The hope is that the vicious circle identified earlier is gradually
becom ng a virtuous one.

V. Consol i dati on phase

62. Fundanental |y realigning and restaffing of the CSS, at the sanme tinme as
hastily conducting a popul ati on census under radically new conditions, have

i nposed enornous strain on the staff, especially the senior managers. A recent
Statistics Sweden eval uation remarked that the CSS nust have transformed
faster than any other statistical agency in the world. This was a wi sely m xed
conplinment. It pointed the need for consolidation of the advances in order
that they be sustainable. This is the prinme focus of the 1998-9 peri od.

63. The extent and speed of the changes have posed substantial problenms with
which the CSS is now grappling, not always with conplete success. Regarding

t he census, for exanple, the decentralising of processing to the nine

provi nces was a good idea as far as spreadi ng enpl oyment and skills-creation
in a developing nation. It also hel ped to establish the presence of the CSS in
the new provincial capitals. But the human-resource managenment across ni ne
sites was a nightmare. Al so, quality control of the data-capture undoubtedly
suffered sonewhat. As a result, when the nine data-sets arrived to be
integrated at head office, a | ot of unexpected extra editing was required.

64. At the sanme time, the very rapid recruitnment of an appreciable
proportion of new staff into the new CSS structure, and the resulting cultura
diversity, have neant that value-integration has becone a stiff challenge for
organi sati onal devel opnent. In particular, uniformtraining across the
provincial offices will be difficult and expensive. Finally, with limted
budget the new demands pl aced upon the economi c series are proving difficult
to resolve. However, in these respects too a lively interaction with users has
proved to be a resource.

65. Wth regard to the 1996 census, the focus of the user-producer |iaison
has shifted to the definition of products. In 1991 these were confined to
book-1ength printed tables and a difficult, and not w dely di ssem nated,

met hodol ogi cal report of the nmodelling that replaced the count of the totals.
The 1996 census is presenting its outputs across a range of nedia, |ess print
than el ectronic: CD-ROM floppy disks, and Internet files. A radical advance
is in the foundation of geographic information systems (GS) that will be
provi ded for nost major products. The census enunmerator areas have been
rapidly revanped in the field and digitised, with the help of subcontractors,
at the behest of the independent el ectoral conm ssion. It needs the G S for

the delimtation of voter districts. This user-funded enhancement will be nade
avail able to other users. To offset the fact that nost products have to be
sold for the first time to enhance CSS revenue, several products will be

dissenmnated free to the public: an accessible narrative report for the first
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time, a conpact graphics-and-tables digest, and Internet files disaggregated
to specified levels. The marketing strategy shaping the range of products and
their pricing have been guided by international advice, and steered by a sub-
commttee of the users' census advisory comittee.

66. The Statistics Council has been finalising a policy G een Paper for
public discussion, that will occur mainly via the Internet, towards revising
the Statistics Act. The Council hosted a | arge workshop of core users froma
range of public and private institutions, with | egal experts fromthe
statistical agencies of Canada, Sweden and Australia. The new | egislation wll
give the Council the independent "power to enmbarrass" any statistica
producers, not only the CSS, and to conm ssion reviews of statistica
activities in any domains.

67. In the economi c series, not only the products but also the work-
processes, and the way in which they draw upon technol ogy, are being re-

engi neered. In this regard the user-producer relationship has acquired an
extra dinmension. Oficials in many of the newest |ocal authorities, thenselves
users of the CSS' s data on | ocal governnment finances, are being trained by a
set of donor-funded CSS officials to become better first-stage producers, i.e.
in inmproving the information which they need to fill into the CSS schedul es.

68. For the first tinme the CSS has installed a dedicated conponent to
facilitate inplenentation of its mssion through strategy formul ation
activity- and financial -planning, goal-setting, and evaluation. This has in
turn required the introduction of performance managenent systens for the
staff, the installation of appropriate databases, and a nulti-faceted
organi sati on-w de training strategy, not only at head-office but for the many
new appoi ntees in the provinces.

69. Thi s new conponent has driven innovations to increase the responsiveness
of functions to internal users. For exanple, corporate services are now

regul ated at the policy level, following a Canadi an idea, by comm ttees which
have joi nt chairpersons: senior internal users alongside the head of

i nformati on services, of human resources, and of finance. Simlarly, measures
are being introduced to recogni se the enpl oyees as users of managenent
services as well as producers of their assigned outputs: via better interna
comuni cations, a staff questionnaire, and so on. And in half a dozen task
teams, interdepartnental teams of junior and senior staff are formulating
strategic projects for inplementation through the managenent.

70. Finally, a new conponent call ed Research and Devel opment (R&D) has both
t he denographi c and econom c professional conponents as its internal users, in
a series of projects designed to enhance the legitinmcy of the CSS by
continuously inproving the quality of its products: through enphasising data
quality, evaluation progranmes, and defined standards. R&D is al so responsible
for the increasing variety of narrative or thematic publications, digesting
CSS data to nake it nore accessible and relevant to external users, notably
the new policy makers in the three | evels of government recognised by the new
constitution.
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V. Concl usi on
71. The CSS in South Africa has advanced through a radical disjuncture of

structure, function and management style, in a period of tumultuous socia
change in the wi der society. Myving through the apartheid, transformation, and
consolidation periods of this process, this paper has traced how t he user-
producer relationship —primarily but not exclusively in regard to the
popul ati on census —has altered: from being sel ective and negl ected, through
having to be a vehicle of opposition to an outdated and recal citrant
management, to co-participation by external and internal users in the shaping
of sone of the new CSS' s nost central enterprises and products. It has been an
arduous but worthwhile | esson, that users must becone an integral resource to
a national statistical office in achieving the delivery of the tinmely,

rel evant and accessi ble data products to which they are entitl ed.
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