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"Culture may refer to the way people live together, 
interact, compete, and co - operate. Culture is a key to 
achieve inclusive development, to strengthen social bond s 
and cooperation, and to foster creativity and innovation." 
Blessi  et al, 2015 1 

  
  
This report is interested in the ways in which culture may further democracy at a 
local level in South Africa.  It is policy driven and prov ides a set of recommendations 
to assist the local state as it begins working with cultu re  - towards a proposed 
South African Charter for Local Cultural Governance.  
  
Article 27 of the Declaration of Human Rights speaks  to Culture Ð giving 
humans everywhere the right to participate in a cultural life of their choice.  
The study builds on this approach, with culture understo od as the ways in which 
people can live with each other . Studies show that democracy is significantly 
deepened through participating in culture.  Cultur e is key to ensuring the personal 
and collective empowerment necessary to build better more inclusive places. 
UNESCO understands cultureÕs importance as being both  an enabler and a driver of 
development  - both a process or method towards an end as well as an end itself.  
  
This study supports the findings of several global research  studies and policy 
processes showing that an overemphasis on the economic dividends of culture  
has overshadowed its important potential for developing democracy . This 
also has st rong relevance for the South African context where th e Mzansi Golden 
Economy (MGE) has been a key national cultural strategy.  
  
A more balanced approach to cultural policy for loca l contexts is proposed 
which recognises  cultureÕs links to social and environmental concerns in  more 
systematic and significant ways.  This would bring local cult ural governance closer to 
addressing local/urban policy considerations, since cu lture has been shown to be key 
to the achievement of the United Nations Sustainable De velopment Goals (SDGs).  
The SDGs hope to jointly address the challenges of inclu sion and inequity facing the 
globe, while also mitigating the looming crisis of clim ate change.  The SDGs also 
emphasise the importance of goo d participatory governance, underpinned by justice 
and transparency. Working with the cultural dimensions  of human existence in line 

                                         

1 Blessi et.al (2016).   The contribution of cultural participation to urban well -being. A comparative study 
in Bolzano/Bozen and Siracusa, Italy   
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with the SDGs, it is argued, provides a way to streng then the capabilities of citizens, 
improving their ability to be activ e in civic life at local level. South Africa can go 
further in achieving the SDG goals, by working with cultu re, in line with the countryÕs 
key policy imperatives.   
  
Since 2017, Cultures importance in democracy, inclusio n and development have 
been at the  heart of four Shukuma Mzansi - SA-EU Dialogues.  These were dialogues 
between key government departments working in culture a nd urban policy, 
practitioners in the community arts sector, and a ra nge of European Union guests. 
The dialogues were facilitated by the Sib ikwa Arts Centre, which has ensured 
ongoing conversations between the Departments of Sports , Arts and Culture (DSAC), 
the Cooperative Governance and Traditional Affairs De partment (COGTA), the South 
African Local Government Association (SALGA), a nd the South African Cities Network  
(SACN) .  These dialogues are unprecedented and represent a n unusual confluence of 
stakeholders from government and cultural practitioners, meeting to influence a 
change in policy, to support culture at a local level.  
  
This report brings together findings from the four di alogues and proposes that the 
main outcome of the process is a policy shift, encapsula ted in a South African 
Charter for Local Cultural Governance.   It details key points for the cultural 
sector and for municipal, provincial and national government, urging c onsideration 
for the integration of culture in urban policy and practice.  
  

 
A REPORT IN TWO PART S: THE GLOBAL AND TH E 
LOCAL POLICY CONTEXT S 
 
There are two main parts to this report:  
  
Part 1 draws on the global context and identifies four policy and re search 
case studies that further cultureÕs role in democracy at a local level    
  

¥! The Rome Charter 2020  and its commitment to human and cultural rights, 
provides a set of recommendations f or policymakers to advance cultural 
participation.  
 

¥! UCLG Culture  has an emphasis on Sustainable Development as both a moral  
and legal duty of countries.  It proposes practical p olicy tools relevant to 
rooting culture within local government, which are ope n for adaptation for 
local contexts.  
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¥! The United Kingdom Arts and Heritage Research Counci l (AHRC): The 
Cultural Value Project,  argues that, in the measuring and evaluating of 
cultures impact, it is important to recognise grassroot cultures and not simply 
publicly funded or commercial culture.  The publicÕs right  to be heard through 
the policy making processes, and to shape their ident ity through self -
expression and memory work is emphasised as central to dem ocratic 
processes.  
 

¥! The Cultural and Creative Cities (CCSC) Project: emp hasises the link 
between Culture, Space and the Commons.   It underlines the important 
role that centres play in localities. These are critic al spaces that enable 
participation and partnership building.  T his project also proposes urban 
culture labs as a model for experimentation and innovati on in the policy 
sphere.  

  
The key recommendations emerging from these processes as seen in  this section 
are;  
  
Access for all  

¥! Access and openness are key to allowing citizens to discover, en joy and share 
Culture.  

¥! All have the right to be creators of cultural conten t, not just professional 
cultural workers.  

¥! Projects in communities should be programmed or dete rmined by the relevant 
interest groups as much as possible.  Open approaches are needed.  

¥! Inclusivity is important Ð there must be no discrimination based on race class, 
ethnicity, gender, ability, or migration status.  

 
Resources  

¥! Dedicated cultural spaces are critical for ongoing cultura l participation and 
should be provided by local government, well managed and  open for 
community partnership and use.  

¥! Non -state partners should be resourced and supported to f urther participatory 
governance.    

¥! Professional cultural workers should also be s upported, recognising their 
specific role at a local level.  

¥! Protection of tangible and intangible heritage is at the root of local cultural 
governance.  
 

!  
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Improved Integrated Governance  
¥! Ongoing awareness of Culture and its links to Democracy shoul d be 

inc ulcated.  
¥! Explicit written local cultural policies, strategies and protocols that emphasise 

how to work with culture for democracy.  
¥! Participatory processes for the development, impleme ntation, oversight and 

evaluation, of local cultural policy and its related practices should be 
mandatory.  

¥! Government needs to become a facilitator and partner (r ather than simply a 
provider of services), working in collaboration with the cultural sector and 
communities.  

¥! Local cultural councils should be established at mun icipal level for 
participation by key culture stakeholders.  

¥! Policies and implementation should be rooted in evid ence -based data.  
¥! Participatory governance should be furthered at ever y scale, and requires 

special attention.  
  

  
In Part 2 the study explores some of the opportunities and challenges in 
influencing a policy making shift towards working with culture at a local 
level for democratic ends in South Africa.   
 
International experience shows that culture is criti cal for dee pening democracy and 
this is especially so at a local level.  South Africa  is a signatory to several 
Conventions that recognise this, suggesting there is  a commitment by the country to 
engage with this as well. We show, from a survey, that some municipalit ies 
understand this connection well.  
 
The South African state, especially at a local level, has a strong focus on furthering 
transformation, for deepening democracy and for furt hering active citizenship and 
participation. The Constitution, the National De velopment Plan, and key urban 
processes - the District Development Model and the Integrated Urban Development 
Framework Ð all show a commitment to cultureÕs importance at local 
municipality level . These include support for f ive  key elements ): 
  

1. ! Social Cohe sion - diversity, non - racialism and non -sexism are key elements 
of civic life.  This suggests clearly articulated programm es to further this 
objective.   
 

2. ! Human Empowerment - programmes that build human capabilities are 
central to community empowerment.  T his suggests work that engages with 
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the cultural value systems, knowledge and wisdom of in dividuals and 
communities in order for them to be more active , as well as productive,  
citizens/residents.  
  

3. ! Participatory Governance  Ð the engagement of residents in  civic life is seen 
as central. This suggests that processes and tools for  ensuring participatory 
engagement are vital, including those that allow all v oices to be heard.  
 

4. ! Social and Cultural Infrastructure at a local level is identified as significant 
for democracy and participation. This suggests the need for  such facilities 
physically close to, accessible for and having relev ance to local communities.   

 

5. ! Socio - economic development  which recognizes that eco nomic concerns 
need to also address social concerns . 

 
 
For culture to become an important feature of urban po licy, it needs to be accepted, 
understood and its function capacitated at a local level .  The use of culture requires a 
long -term view as change processes working with culture a re slow and incremental. 
According to existing research, however, there are several obstacles to culture 
being used at a local level.  
  

1. ! South African municipalities maintain that culture is  not a 
constitutional mandate of local government, and so se e it as an 
Ôunfunded mandate Õ. There is therefore limited attention given to it, 
capacity is often under resourced and cultural functio ns lack influence.  
 

2. ! Local cultural policies are largely non - existent at a municipal level.   
This leads to cultural policy becoming implicit, meaning  culture is defined by 
whomever is working with it, leading to challenges i n its strategic use and 
oversight.  
 

3. ! Culture is often not included in IDPs or is given on ly a fleeting 
mention .  Failing to indicate the outcome from the mobiliza tion of culture in 
the IDP, means it is left to unsustainable short - term planning.  
 

4. ! There is a lack of integration across spheres of government and within 
institutions making it difficult to effectively work with culture , which is 
often a cross cutting element.  
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5. ! Implementa tion is a significant enduring challenge at a municipa l 
level  Ð this is especially so in respect to ensuring effective ÔhardÕ and ÔsoftÕ 
cultural infrastructure.  

 
a. ! There are ongoing challenges with the development, management 

and activation of cultural fac ilities , with challenging procurement 
processes and limited capacity being significant hurdles.   Participation 
of communities in the establishment and governance of s uch spaces is 
weak or non -existent  
 

b. ! Cultural Councils  have been shown to be effective, ho wever these 
are not commonly established  in South Africa at a local level , and 
cultural practitioners and communities note ongoing e xclusion 
in the governance of culture at a local level .  

 
The challenge it is argued by existing research is , further,  not s imply a 
policy deficit but a challenge of implementation and a problem of methods 
and  practise . Evidence of these challenges is confirmed when looki ng at the work of 
four South African municipalities who responded to our surv ey asking for information 
about  their work with culture.  Each response also has some  useful features to 
explore.  There were both positive and concerning aspects , amongst the four, which 
support the existing research.  
  

¥! eThekwini Municipality , we show, has an exceptional and unusual 
Integrated Development Plan which supports culture  (the only municipality 
seemingly with such a strong focus on culture in the I DP)  

¥! In Johannesburg , the oldest existing cultural department in a South  African 
municipality, we recognise a well -developed annu al business plan for culture 
which demonstrates a sophisticated understanding of several of the features 
of cultureÕs role in democracy.  

¥! In the Thulamela Municipality  we experience a place rich in cultural assets 
but with weak local cultural governance  systems in the municipality .  In many 
respects it is similar to other smaller municipalities  where capacities are low, 
and seemingly  where  the ways to work with culture under -developed.  

¥! The Ratlou Municipality,  where the majority live in poverty, demonstrate s 
the challenges of a predominantly rural region worki ng with culture.  The 
effort to establish a heritage project to support touris m echoes attempts by 
other more resourced municipalities do the same.   

  
The case studies show that there are good policy i ntentions displayed by major 
Metros, suggesting that this is because the latter h ave had some form of cultural 
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infrastructure for many decades, as well as formal cult ural functions since the 1990s.  
However, with all the municipalities, we note a discrepa ncy between their stated 
commitment and delivery (based on media reports and existi ng research) which 
relate to the poor level of capacity and influence o f culture at a local level.   
There is commonly a lack of participatory engagement with local 
stakehold ers, poor engagement with local needs and conditions, as well as 
challenges in achieving effective cultural facilities.   This confirms existing 
research which suggests that because municipalities lack an explicitly formulated 
cultural governance approach w hich is participatory and evidence driven , 
culture's potential roles and opportunities are not we ll utilised towards addressing 
the transformational needs of the country at a local l evel.  
 
The National Department of Sports, Arts, Culture (DSAC)  is seen to have a role 
in advancing how local government works with culture, t hough its key emphasis is on 
the protection of the national patrimony and support f or creative excellence. It works 
inter -governmentally within the national and provincial cu ltu ral system.  It has been 
active in projects to further the use of culture at a local level, however it has limited 
capacity in this area and insufficient strategic attention has been given to it. DSAC 
does not have an urban/local lens on cultural policy.  The kinds of major strategic 
shifts, needed to root working with culture at a local  level more effectively, have 
therefore been limited.  
 
We argue that DSAC should partner with urban - centred departments to 
address its capacity and conceptual challenges .  
 
Shukuma Mzansi  and its emphasis on building dialogue between relevant  
stakeholders therefore provides impetus to advance this age nda at a 
strategic time.   
 
Much needs to happen at a local level. We make the f ollowing recommendations for 
the partners of th e dialogue which can be explored at a national level to  advance the 
agenda.  This includes ongoing research leading to practical methods, tools 
and templates,  relevant legislation  and support for capacity building of 
officials and civil society .  Integrate d action by national cultural and urban state 
stakeholders, and an innovative approach to improving in tegration with local 
government and civic stakeholders can also play a key role in practically addressing 
some of the challenges noted.  
 
 

!  
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KEY RECOMMENDATIONS FOR A SOUTH AFRICAN 
CHARTER FOR LOCAL CULTURAL GOVERN ANCE  
 

Our recommendations are several.   

The most important is that culture needs to be understood as a key part of 
urban/local policy (and vice versa).   Local cultural governance nee ds to deal 
with two key scales.  First the neighbourhood scale,  where socio -cultural 
infrastructure should be provided close to communities, wh o should be involved in 
making these relevant to their needs.  Second at the municipal scale  itself where 
communi ties should be represented via local cultural counci ls and involved in the 
making and oversight in the delivery of cultural polic y.   

To bring culture into urban policy and shift the situati on as proposed in part 1 of this 
study we recognised the need for strong champions and empowered leadership.  

Champions need to be fostered in: the DSAC; in national bodies focussed on 
urban policy; as well as municipalities already working with c ulture .  
Champions and leaders need to be fostered in the sta te but also fro m within civil 
society.   

The opportunity provided by DSAC's RWP gives the policy shift considerable 
leverage .  We note COGTAÕs District Development Model  (DDM)  as an 
opportunity to improved integrated governance.  Capacity for the practical task 
of change  is low  and needs to be bolstered.  

In addition, there are shifts needed in policy and practice to further th e role of 
culture at a local level :    

1. ! Policy improvements are needed which should include new 
approaches, strategies and tools for local cultural go vernance.  These 
include:   

a. ! Explicit local cultural policy, clearly defining the role s and 
functions of culture at the municipal level . 

!" ! Participatory, evidence - based planning, mapping and impact 
assessments should inform policies, plans and processe s. #

$"! IDPs  should have a clear outcomes - based focus for cultureÕs 
mobilisation. #
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%"! Business planning needs to be improved with transpar ent 
short - term planning furthering long term impacts, defined in 
policy.  #

e. ! Policies and plans ought to be subject to consistent  and 
transparent monitoring and evaluation, from within and ou tside 
the state . 

2. ! To build leadership to further culture at a local le vel, capacitation is 
required on various levels, in civil society, within local government, 
within DSAC and within national depart ments/entities working on 
urban policy.  This includes  relevant methods,  skills development and an 
emphasis on facilitative leadership.  

3. ! A greater emphasis on supporting both Ôhard and soft Õ infrastructure 
for ensuring cultural participation is required.  This includes :  

a. ! Accessible municipal cultural facilities close to communities  
with , 

b. ! improved community partnerships  to manage such facilities 
and ,  

c. ! capacity building for centre managers.  

d. ! Cultural Councils  are required at a municipal level.  

4. ! Ongoing state funded research and development, attention to specifi c 
issues around local cultural governance is required .  These include s:  

a. ! Legislative shifts to institutionalise cultural mapping, planning 
and impact assessments .  

b. ! Studies on the state of cultural facilities at a local level  with 
generic recommendations to assist policy makers.  

c. ! Systems and easy to use toolkits to enhance local culture 
governance to create ease for officials to adopt cultural 
approaches .  

5. ! Lastly, we suggested the urban culture labs a pproach may be a useful 
way to experiment and innovate such approaches menti oned , as a 
potential way to further practical projects working wit h culture in furthering 
democracy, inclusivity and transformation.  
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ÒEveryone shall have the right freely to participate  in the 

cultural life of the community and to enjoy the arts.Ó  
Article 27 of the  Universal Declaration of Human Rights  

 

In what ways can culture further democracy in South Africa?  Can enabling greater 

cultural participation lead to greater transformation, more inclusivity and active 

citizenship at the heart of the mandate of local govern ment?  What would the shape 

of an agenda for furthering democracy working with culture look like? How can such 

an agenda inform the governance shifts needed at the le vel of local government in 

South Africa to support working with culture producti vely for sustainable and just 

human settleme nts?  In what way can partnerships with civil society help support the 

state in this agenda?  

The SA -EU Dialogue Facility has commissioned this report to explore the broad set of 

questions that  aim  to  broadly  un derstand how to mobilise culture for democracy  

at a local level  in South Africa .  The end result - an Agenda for Change  Ð A 

South African Charter for Local Cultural Governance  - would provide 

recommendations for the  South African Government  ( more especially 

municipalities) to enhance service delivery in working with culture with  and for civil 

societ y. This includes the inclusion of culture in urban policies, IDPs and for improved  

evidence centred, outcomes -based  business planning .  

The research study is predicated on an understanding tha t participation  in culture 

is central to the democratic process . It takes a specific policy/governance 

improvement approach to issues of culture at a local gover nment level in South 

Africa.   

The first part shows how culture is linked to democracy and explains two  key 

re lated terms : cultural rights and cultural participation.   It concludes with an 

explanation of the latter concept  showing potential for the democratic process  Ð 

recognising that culture is both and enabler and a driv er for democracy and 

development.  It can  be used as a method in furthering participation (process)  and 

as an end through engagement with culture .  The second part explores the reasons 

why cultural p articipation  has become problematic using  four process case  studies of .  

These  all argue that an overemphasis on economic value has reduced the democratic  

potential of culture  and call for a  more balanced approach using the link between 
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culture , human rights, cultural rights  and the sustainable development goals . The 

second part ends with recommendati ons for furthering the link between culture and 

democracy.  These recommendations look at ways of ensuring access fo r all, at what 

aspects require resourcing and emphasises the importan ce of integrated and 

participatory governance.  

!  
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A Cultural Right: Cul tural 

Participation and Democracy.  

 

Culture  and its  link s to democracy is a 

relatively new concept which emerged post 

1945.  Ideas of democracy have their roots in 

ancient times but humans have been in a state 

of contestation for centuries around meanings 

of democracy - more especially who  democracy 

is for.  This is because dem ocracy, until the 

middle of the 1900s, was only understood as 

the right of some , who were seen as culturally 

superior to others. Ideas around the right of all 

humans to equality, freedom and inclusion in 

decision making around matters that impact 

them emer ged after World War Two. The 

Universal Declaration of Human Rights , in 

which was enshrined equality and human 

rights,   was drafted by the newly formed United 

Nation s in 19 48 , recognised  that culture - 

which can be defined as  ways of being 

together in the world  - was significant.  This 

declaration (see figure 1) was a recognition of 

the impacts of several centuries of Western 

colonialism which had led to people - who were 

different from those originating from Europe - 

being oppressed.  The declaration was a clear 

response to affirming the rights to dignified 

self -determination for all colonised and 

oppressed people, and an affirmation of their 

cultural rights as important.  

!  

Figure 1: Declaration of Human Rights 
Poster  
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Cultural Rights are a guarantee that all people and communities have acces s to 

and can participate in the cultural life of their choi ce, however this may be defined.  

It relates to, amongst others, protections offered t o ways of life, forms of 

communicat ion, intellectual property rights as well as artistic or c reative production 

rights. Cultural rights are concerned especially with t he protections to tangible (built 

fabric, natural sites, objects, artefacts) and intangible (folklore, customs,  beliefs, 

tra ditions, knowledge, and language) heritages, but also the right of humans to their 

innate creativities.  Cultural rights recognise that humans  are interdependent and 

equal.  The conditions for equality in interactions an d exchange are linked to the 

rights to self -actualisation and community empowerment which support people being 

able to express themselves rooted in their heritage and their visions for the future 2.   

Cultural rights are however not absolute and are sub servient to human rights.  One 

cannot de mand a cultural right which , for example , harms o r subjugates women 

or /and  minorities .  A demand for cultural rights is therefore heavily  influenced by 

questions of justice and inclusivity for all.      

Cultural rights and questions of access to and parti cipation in culture became public 

issues from the 1960s onwards . Despite the Declaration of Human Rights - which 

was a reckoning with the atrocities especially from W orld War Two Ð war and 

discrimination continued.   The Vietnam War (the first war which was broadcasted 

live , its violence against innocent civilians display ed on TV and in photographs) as 

well as wars against people of colour resisting ongoi ng colonisation and 

dehumanisation,  were getting global media coverage as the media and broadcast 

environm ent became more widespread.  White, heterosexual mal es continued to be 

privileged over others.  The 60s marked a recognition o f shared human struggles for 

dignity and affirmation, the beginnings of what today is c alled intersectionality  - a 

recognition that socio -cultural categories and freedoms associated - such as race, 

class, gender, sexuality and ability - are interrelated and tied into questions of power 

and oppression. One group Õs struggles for human rights impacts all.   

The 1960s saw affirmation of the rights  of indigenous people, of colonised people, 

of women, of people of colour based in the west, as well as broad gay rights coming 

to the fore.  The struggles of these groups also coal esced with the those of blue -

                                         

2 !ordi Baltˆ PortolŽs &  Milena Dragi ! evic " e#i!  (2017) Cultural rights and their contribution to sustainable 
development: implications for cultural policy, Internat ional Journal of Cultural Policy  
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collar workers (employed and unemployed) as labour rights  became a key issue once 

again.  Such rights were engaged with and fought for o n many frontiers in different 

but related ways - in courts, on streets, in colonised spaces, i n the media and 

through the arts.   

The Community Arts Movement  was an important arena wh ere  cultural as well as 

human rights were engaged.  In the relatively affluent E urope, North America and 

Australia (especially) the movement led to arts cent res being established in 

neighbourhoods, as well as the creation of new kinds of  projects, festivals, media 

hubs and heritage initiatives. Communities and cultural pr actitioners in these 

countries fought for these spaces either setting them up a s non -profits or advo cating 

for local governments to provide spaces and/or funding.  Key  to these was the idea 

of participation and the rights of all, regardless of abilitie s or talent, to be creative 3.  

There was a shift in thinking around creativity beyond the traditional (w estern) 

arts and the ways in which these were presented profes sionally.  Non -

traditional creative practi ces were broadened and included everything from knitting,  

sewing, woodwork, cooking, games , as well as what may be considered media, 

amongst many others.  The movement responded to the growing shift in techno logies 

at the time (1970s onwards) which was making it cheaper  for producers to get 

access to quality (and often more compact) equipment o f all kinds relevant for 

music, film, performance archiving and more. The lines between being a professional 

and an amateur became blurred. Cultural policy also adapte d its grant and support 

mechanisms in response to these new ideas of cultural for  democracy, diversity, 

inclusivity and participation 4. 

 

!  

                                         

3 Gerard Hagg (2010) The state and comm unity arts centres in a society in transformation: The Sout h 
African case. International Journal of Cultural Studie s.   

4 G Evans (2009)  Creative Spaces and the Art of Urban Living in  Spaces of Vernacular Creativity: 
Rethinking the Cultural Economy  
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Cultural Parti cipation in the Global 

South (1960s - 1990s)  

The radical ideas around cultural participation which de veloped between the 60s and 

80s , have been sharpened over the decades  and have  also emerged in the global 

South - countries which were subject to colonialism .  In many cases the kinds of 

practises in these countries related to responses again st authoritarian rule which had 

replaced colonial leaders, or alternatively  against Apartheid , as was the case in South 

Africa .  

Cultural expression was key to all the liberation  movements. These included music, 

theatre, dance, graphic art, screen -printing, paintings, photography, video, radio 

broadcasts, puppetry and more.  Again,  these were items produced by professionals 

and/or amateurs, with professionals acting as facilitato rs or simply producing new 

works.  These acts of cultural participation helped communicate messages of change, 

affirmed shared and/or supressed heritages, b uilt social cohesion and helped ease 

the sufferings of populations struggling to affirm the ir dignities and freedoms.  In 

this way culture was a step towards democracy 5.  

There was a great deal of interchange and learning be tween the so-called  global 

North  (or West) and global South (so called developing world) around cultural 

participation during this time, and many of the ideas de scribed in the West were 

shaped by but also gave shape to the kinds of movements around culture and 

democracy which were happen ing globally.  Sharing happened in many different 

forms. For example the global ly  influential Brazilian Augusto Boal's ideas of theatre  

for the oppressed influenced his later experiments with "#$%&"'(%)#*(+#'(,# and changed 

how practitioners used theatre to  support  participatory governance.  In South 

Africa, music, dance, screen printing, visual arts, theatre, writing and film were all 

central to the struggle f or liberation 6. Community media and a re -evaluation of what 

history meant for the oppress ed also began to emerge as important elements of the 

                                         

5 Polly Stupples (2014) Creative contributions: The role of the arts and the cultura l sector in development.   

6 Keyan Tomaselli (2019)  Arts, apartheid struggles, and cultural movement s.   
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cultural system.  A strong emphasis on culture by and for or dinary people thus 

emerged in many of the global South  countries as part of understandings around 

freedom and democratic change . 

The -./0*1'23,34#*56"(6,#*'47*8#&%&('49#*:#&(%)'"*

'47*534;#,#49# was  a very important space 

for the interchange of  ideas between  the 

west and  different parts of South ern  Africa 

and helped invigorate the already strong 

focus on using cultur e for socio -political 

change.  The event helped rethink the kinds 

of tools and methodologies needed to 

further unity and change in the South 

African context, reaffirming traditional 

Afri can forms, as well as rethinking the role 

of professional artists and media workers as 

facilitators 7. Knowledge sharing which had 

previously been largely through sharing 

smuggled banned printed material and 

audio -visual cassettes was enhanced by the 

gather ing of cultural workers who shared 

ideas around community arts, media and heritage from the west but also from 

previously colonised space in other parts of Africa, L atin America and South East 

Asia.  

Around the globe, Cultural participation as a concept wa s shaped by these 

movements of radical and idealistic social change .  

 

!  

                                         

7 Keyan Tomaselli (2019)  Arts, apartheid struggles and cultural movements .   

Figure 2: Culture and Resistance Festival 
poster by Thami Mnyele, Medu Collective  
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Understanding Cultural Participation  

 

The meaning of Ôcultural participationÕ has changed o ver time since emerging in the 

1960s and is still evolving . Cultural participation is often  confused with audience 

development for arts and museums, but this is a limited view.  Two broad 

strands can be identified which broaden its scope.  

Cultural participation may refer to the ways in which people engage with a 

range of creative, artistic and c ultural activities.  By doing so people expand 

their understanding of the world and are therefore bette r able to engage with it. This 

is one pillar of a democratic society.  

Cultural participation may also refer to the means by which people engage with 

issue s and problems facing them.  In this way they use creative tools to give 

expression to their views and wishes. This allows them to impact directly on the 

workings of a democratic society.  

Growing Active (and Creative) Citizens  & Communities  

There are severa l aspects to the way in which genuine  participation in cultural 

activity helps a society grow creative, active citizen s and communities ; 

Freedom of choice Ð there should be no limit to the range of activities on  offer.  

Inclusivity and Equity  Ð nobody should be excluded from participating because 

they are poor or old or female or disabled or on the basis of racial/ethnic identity etc. 

One key aspect here is ÔaccessÕ Ð the location, timetabling and pricing of activities 

must be appropriate for all.  

Agency Ð creative citizens not only consume  a wide range of cultural products but 

they are engaged in producing  culture.  

Beyond professional cultural workers : amateurs and ordinary people have to 

right to be creative for the same of it (without needi ng to perform or present 

professionally) or may wish to draw on their communit yÕs specific cultural (heritage) 

resources, traditions etc. as ways of empowering thems elves.    
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Challenging norms and boundaries Ð a genuinely participatory society, especially 

in the global south, is one where citizens both experi ence and are involved in 

creating, cultural forms that are not confined to Ôwe stern traditional art practices.Õ  

Building on local knowledge and practises  is a powerful way to empower 

humans, showing the importance of valuing intangible heritage   

Connection  Ð creative citizens are better able to understand each other across 

cultural divides and this allows them to transfer these cap acities to help them resolve 

other socio -political conflicts.  

Culture as T oolkit  

There are many aspects to the way in which forms of cultural  expression may 

significantly add to the options available to those in  local government who want to 

promote genuine public participation.  

Medium  Ð using a specific medium, such as the spoken word, may e xclude those for 

whom verbal communication is problematic. Using visu al art, music or dance may be 

a way of reaching typically marginalised communities an d ensure their active 

engagement in meaningful dialogue.  

Variety  Ð no one expressive form is resonant with all people, so  variety in 

expression allows everyone the opportunity to participat e in the democratic process.  

Platforms  Ð the digital age has greatly expanded the range of tech nical means by 

which culture is expr essed and shared.  

The role of professional cultural workers may shift to become facilitators, 

educators and process designers and not as makers.  

Creative approaches and collaborative formats allow for different forms of 

expression which opens up conversat ions and learning between peoples.  

They also help deepen mutual understanding and build  trust.    

In short, creative citizens /communities  are active  ones . In this way cultural 

participation is not only an end in itself but a power ful means to many ends.  

!  
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Cultural Participation for the 2000s  Ð 

Towards Sustainable Development  

 
As we saw in the first part cultural participation a nd its links to democracy developed 

as key concepts before the 1980s.  In this section we look at how the period from  

the 1980s to t he early 2000s saw a  policy shift which  became too narrow, reduced 

subsidy and therefore become detrimental to the right t o cultural participation.  

Connecting culture to the Sustainable Development Go als and reconnecting it with 

the Declaration of Human R ights  reemphasise s the legal and moral responsibilities of 

states for supporting cultural participation.  The impact of the Covid  19 pandemic 

and its implications on sociability, mental and physica l health also hastened the 

dialogues around cultural participation which had begun to  emerge.  

We will draw on four instances since the 2000s which h ave attempted to reclaim the 

right of in dividuals to engage in the culture of their choice.  These are The Rome 

Charter  (2020) ; UCLG Agenda 21 for Culture; The Cultural and Creative 

Cities (CCSC) Project: Culture, Space and the Commons; and The United 

Kingdom Arts and Heritage Research Council ( AHRC): The Cultural Value 

Project .8    

First ly , we will explore the reasons why culture's role beca me limited and wh y there 

is a need  to revive cultures use in the making of more democra tic human 

settlements. Then we will look at the four cases and what th ey offer as processes.  

Lastly, we put forward the recommendations , drawing on other cases,  that aim to 

further the role of culture in the democratic process.  

                                         

8 We have chosen to highlight these four instances rec ognizing there are several research and advocacy 
initiatives addressing the same.  The UNESCO Convention on the Protection and Promotion of  the Diversity 
of Cultural Expressions  for example also offers a set of recommendation rooted in similar  concerns, though 
it primarily emphasizes the cultural and creative economy.   
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Cultural Participation and Democracy 

(1990 - 2000)  

  

Changes to the global economic order from the late 1980s onwards shifted culture's 

value orientation from being around broader public go od concerns  to one centred 

around economic value first.  This shift had a profound impact on urban cultural 

policy which became increasingly about cultures role in the economy Ð such as urban 

regeneration, as a way of promote tourism and to attract investments 9.  Grant 

making for socio -cultural agendas , in many countries which had cultural policies,  

were deprioritised.  A backlash in some parts of the world against an overly economic 

approach has led to a reappraisal of what culture could  mean for local governments 

and what needs to happen to make it more central for dem ocratic, inclusive and 

sustainable human settlements (this is especially so for the four process es we draw 

on).  

"Neoliberalism sees competition as the defining 

characteristic of human relations. It redefines citizens as 

consumers, whose democratic choices are best exercised 

by buying and selling, a process that rewards merit and 

punishes inefficiency. It maintains that Òthe marketÓ 

delivers benefits that could never be achieved by 

planning."   
George Monbiot, The Guardian, 15 April 2016   

  

From the late 1980s, the global economic system shifte d strongly towards the 

philosophy of neo -liberalism .  The key feature of this approach , in an increasingly 

globalised economy , has an emphasis  on free trade, deregulation (including of labour 

                                         

9 See for example The Politics of Urban Cultural Policy  Global Perspectives  (2013) Edited By  Carl Grodach 
and Daniel Silver  
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laws), and on market driven growth.  Key to the approach  is an increased focus on 

privatisation of the state, a reduction in the latte r's spending on social services, with 

increased emphasis on austerity .  The approach is based on a belief of Òtrickle downÓ 

with the expectation that the private sector , once it earns , will pass on the benefits 

of growth .   

The implication for the cultural sector was an increased focus on a self -generating 

creative economy (a concept which emerged first in the UK).  The state redu ced its 

grant making role to that of a part investor demanding in creased self -sustainability 

of the creative and arts sector. The shift from arts t o cultural and later creative 

industries can be seen a s part of this trajectory 10 . The impact on culture for 

democracy can be seen in research done on community a rts centres in the UK, 

where it was shown large numbers of these centres were  forced to close down from 

the 1990s on 11 . There were similar experiences  for non -profit cultural spaces in other 

parts of the world. The UK study noted the challenge o f a market orientated model 

for what is essential ly  a socio -cultural service that is difficult to monetise especia lly 

in poor communities, underscoring the impor tance of state support for this area of 

work.  

In South Africa , after the shift to democratic rule in 1984,  the state also adopted the 

broader norms of the new global economic system.  A cro ss subsidised, market 

driven model drives the state Õs approach in all sectors as well as  in  its national 

cultural policy.  The creative economy became a key national strategy and the 

Mzansi Golden Economy (MGE) programme  has had its budget grown 

significantly over the years (over R376m of the national cultural budget  in 2017 ) 

since it was established in 1999.  

At the same time the state has significant challenge s in establishing and sustaining 

community arts centres and only a handful of the 42  built in the early 2000s remain. 

The lack of integrated governance was a key problem with national government 

being unable to convince local government to take on  the role of running these 

                                         

10   The Politics of Urban Cultural Policy  Global Perspectives  (2013) Edited by  Carl Grodach and Daniel Silver  

11  G Evans (2009) Creative Spaces and the Art of Urban Living in Spaces of Vernacular Creativity: 
Rethinking the Cultural Economy  
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centres 12 .  This was coupled with  a lack of skills in communities t o manage or 

fundraise for such centres.  Most of the anti -apartheid community arts and related 

community media and heritage sectors, not capable of sustai ning themselves without 

consistent funding and who were not incorporated into the process , closed shor tly 

there after. High levels of poverty and unemployment in th e country, and especially 

at localised community level meant there was not a suf ficient local economy to 

sustain programmes planned for mixed funding and self -generating model. Cultural 

centres i n under - resourced communities, without a sufficient skills ba se, or relevant 

infrastructure, clear ly  require consistent subsidy and/or support  as well as better co -

ordination  across  all levels of governance (state and non -state) .   

The failure of the first  attempt to establish community arts centres in  

neighbourhoods in South Africa led to the abandonment of pr ojects to build state run 

cultural spaces and a shift to funding independent pro jects.  However , the full budget 

for cultural participation in the Co mmunity Arts Centre programme remains small Ð 

around R16m as a national budget - a figure which is wholly inadequate for the 

needs  of a country for over 50m people 13  (less than 4% of the MGE ) .  Coupled with 

challenges with the National Lottery Development F und, with limited budgets at the 

National Arts Council, the provincial and local gove rnment levels , have  all led to a 

situation in which most citizens in South Africa do not have access to cultur al 

infrastructure  (or projects) and so are not able to partic ipate in the cultural 

expressions of their communities  in a consistent way .   

The threat to ensuring cultural participation as an impor tant human right is at - risk  

globally , and in South Africa , since there has been a privileging of financial model s 

that ar e not appropriate for a rights -based  approach.   As we saw earlier cultural 

participation requires policy which is geared towards su pporting as well as actively 

addressing the obstacles that prevent participation in  cultural life.  This has been the 

conclusion of international processes attempting to furt her a cultural ri ghts  agenda  

(as we will see next).  In the 2000s, e ach provides a response , promoting greater 

                                         

12  See Hagg (2010) The State of Community Arts Centres in a society in transformation: The South African 
Case 

13  Minty (2 020) Towards a Redefined Approach and Mandate for Communi ty Arts Centre Ecosystem 
Development  
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links between culture and democracy.   The four processes will be explained and their 

key proposals incorporated into the recommendations at the  end of this part.   

These recommendations aim to enhance the cultural infrastructure of localities 

(especially) with implications at a national level a s well.  Cultural infrastructure, as 

research shows , has both Ôhard Õ and Ôsoft Õ aspects.  Landry (2000) , using a 

computer analogy, calls these, Ð Ôhardware Õ and Ôsoftware Õ.  The Ôhard Õ is the built 

capital elements.  These are the brick s and mortar of cultural spaces (such as art 

centres, studios, libraries, museums, creative hubs, heritag e sites, maker spaces and 

more), the equipment which is in 

them, and the environments they 

may exis t in. The Ôsoft Õ relates to the 

ongoing management and 

programming of spaces.  It also 

includes the people who activate 

spaces and places as well as 

networks in localities.  To further 

the computer metaphor, one could 

also add a third element Ð algorithm 

which relate to the governance 

and processes  related to such a 

cultural infrastructure.  

Cultural infrastructure covers a wide range of types  at various scales - at the locality 

level (city, town, region) but also at the neighbourhood  or street level. It can 

increase the consumption of culture (aimed at locals  users  or tourists as 

audiences/users - the demand side) and/or the production of culture (aim ed at 

makers of cultural products and services - the supply side)  or a mixture of both.    

The ways in which cu ltural infrastructure serve s its stakeholders/users in a 

sustainable manner depends on how well it is  planned and implemented , based on 

needs and opportunities.  There is no template for cultural infrastructure, but it is 

highly dependent on the specific n ature of the places it serve s. Case studies drawn 

from UCLGÕs Cultural Observatory of Good Practise for Mun icipalities   (and others) 

are hyperlinked for more information.  
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Figure 3: Cultural Infrastructure  
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Case Studies: Cultural Participation 

and Cultural I nfrastructure -M aking 

Strategies  

1. ! The Rome Charter : A commitment to the Declaration of Human 

Rights.   

The Rome Charter 2020 , initiated by the municipality of Rome , emerged o ut of a 
belief in the importance of culture  to  development , citizenship and  democracy.  It 
is based on a n understating that commodification and economic priorities 
threatened equity, justice and human dignity. In the sh adow o f the Covid 19 
crisis, it recognises the  impacts Covid has had in isolating communities  from 
themselves , and so it aim s to address the neglected area of the social value of 
culture.  It recognised that Covid may deepen the growing  conflicts and existing 
inequalities in the globe an d wanted to emphasise cultures importance in 
transforming experiences into meaning through connec tions, conversations, 
healing and recovery.     
  
The Charter , developed through  a facilitated online global conversation, is 
embedded in the idea that " cultur e is the expression of values, a common, 
renewable resource in which we meet one another, learn what can un ite 
us and how to engage with differences in a shared space. "   Culture with 
its elements of past, present and future, is seen as a legal duty a muni cipality  
should meet  as a result of the country subscribing  (as most do)  to the Universal 
Declaration of Human Rights and other international treaties and conventions.   
 
As a document the Charter emphasis five key capabilities  - the actual 
capacities people must possess to achieve well -being need to be fostered and 
opportunities  for doing so made available 14 .  This allows human meaning making 
and growth to happen.  

                                         

14  The idea of capabilit ies is related to an idea forwarded by academics Marth a Nussbaum and Amartya 
Sen  (who use it in a broad developmental way); is that it i s only when people have Ôsubstantive freedomsÕ 
together with dignity that they are empowered as humans.  Nus sbaum says there are 7 key capabilities  
(all with a strong cultura l slant) : literacy, numeracy, information and communication technology 
capability, critical and creative thinking, personal and  social capability, ethical understanding as well as 
intercultural understanding. Capabilities are  translated in the Rome Charter  as being the right to choose 
what culture to make, appreciate or incorporate into their lives.  
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Figure 4: The Rome Charter  and its 5 Capabilities  

 
 

DISCOVERY of  cultural roots,  so that people can recognise their heritage, 
identity and place in the city, as well as understand t he contexts of others.  It is 
built on the recognition that "everyone has their own  heritage, persona l and 
shared, the legacy that comes from their family, community,  body, time etc." For 
these reasons , through discovery, we enhance our capacity to underst and othersÕ 
contexts, roots and narratives.  
  
CREATION of  cultural expressions, so that citizens can be part of and 
enrich the life of the city . Citizens , it argues , should be able to participate in 
cultural life not just as audiences , but be provided with the "capacity for creation" 
i.e.  - the means, the resources, the training and time , to make their ow n artistic 
work, "whether it is singing, dancing, needlework or  writing our own computer 
game or imagining another future."  
  
SHARING  cultures and creativity, so that social and democratic l ife is 
deepened by the exchange . Creators should have the right an d capacity to 
share their creations with those interested and open to  engage.  It means 
accepting "everything as having the right to be there  so that it can be liked or not 
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liked."  This opens the possibilities for dialogue and reciproc ity which are 
fundam ental to the democratic process.  
  
ENJOYMENT of  the cityÕs cultural resources and spaces, so that all can  be 
inspired, educated and refreshed .  While persons may inherit a culture, or be 
exposed to a range of possibilities through family and  friends, they  can also 
choose to explore the many other, and even adopt these as their own - which is a 
natural process of human learning and self -growth.   
  
PROTECTION of  the cityÕs common cultural resources, so that all can 
benefit from them, today and in years to c ome.    A place has a set of 
cultural resources due to the variety of peoples who inha bit it.  These common 
resources should be accessible and protected so it ca n benefit all present and into 
the future.  Different cultures need to be acknowledg ed, taught, passed on and 
not destroyed either deliberately or by neglect.  It recognises places are an 
interdependent ecology and each part matters within it,  even when its contested.  
 
The importance of the Rome Charter is that it provides a simple but clear way to 
understand the ways in which culture connects to citizen nee ds and democracy. 
It is able to balance the complexities of profession al vs non -professional , the two 
strands of cultural participation  (with indirect or direct links to the democratic 
process ) ; a nd the myriad understanding of culture (arts, heritage, cr eativity, 
learning etc) .  Its five capabilities expressed as verbs (in figure 4) turns the 
concept into an understanding of citizens and communities as active player s in 
engaging with culture .  These capabilities are linked to policy recommendations  
which are  included with in the policy proposals at the end of this part of the 
report.  

 

 

2. ! The UCLG Agenda 21 for Culture : Sustainable Development as a moral 

and legal duty of countries.  

United Cities for Local Government  is an international bod y which represents and 
provides support to local municipalities to further the ir mandates. UCLG's Culture 
Committee and secretariat  has existed since 2004.  Its mandate  is linked 
primarily to a belief in the  importance of cultural rights and the role of culture in 
sustainable development for making better human settlement s.  It emphasises 
that "human development", as "defined by the expansion  of the freedoms and 
capabilities of all", means culture's role beco mes significant in furthering  the 
mandate of cities and towns to service citizens.  The focu s on sustainability 
emphasises that cultural, ecological, social, and econ omic factors are 
interconnected.   
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UCLG Culture's work found renewed emphasis with the United Nation's 
unprecedented global process to develop The Global Sustainable 
Development Goals (SDGs)  in 2015. The SDGs call for a balancing between 
economic, social and environmental aspects, rather tha n a privileging of one over 
the other.  In this way the importance of growing an econ omy is recognised, but 
how it works with the social existence of humans, as we ll as with spatial and 
environmental concerns is critical.    

 

 

Figure 5: The United Nations: Susta inable Development or Global Goals  

 
 
While culture does not have a specific goal in the SD Gs it appears prominently in 
several instances, notably SDG 11.4 - the commitment to "strengthen 
efforts to protect and safeguard the world's cultural and natural 
heritageÓ.  By connecting culture with the SDGs  (and related goals)  which all 
nations of the world ha ve  committed to, UCLG was able to make a link wi th it to  
the moral and legal commitments made by countries  for sustainable human 
advancem ent .  Currently  the special unit,  UCLG Culture, work s with several 
major international cultural agencies to lobby for the  establishment of culture as 
a specific SDG goal under the banner #culture2030goal .   
  
UCLG Culture recognises that local cultural policy h as some key differences to 
national cultural policy . The latter is often concerned with national issues and 
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sectoral considerations - heritage, language, libraries, arts and creative indus try. 
Local cultural policy includes a stronger citizen or ientated role , providing not just 
for those who are professionals in culture .  Culture is seen to have broader 
applications related to local government beyond simply one 
department Õs work.  UCLG Culture suggest s that since culture impacts on 
several functions of local gov ernment an integrated cross cutting approach is 
needed  in municipal systems .  
  
The Agenda 21 for Culture  document (2015), is a central text  which make s the 
following main recommendations around local cultural po licy . These  
"commitments"  support  participation  in and through culture  and builds the 
capacities of humans .   
 

¥! Cultural rights : Active citizenship and the full recognition of cult ural 
rights  

¥! Heritage, diversity, and creativity , as the foundations of cultural life  
¥! Culture and educati on: Promoting active citizenship through the 

construction of cultural capacities  
¥! Culture and environment : Cultural factors as accelerators of 

environmental responsibility  
¥! Culture and economy :   Cultural responsibility is necessary for a 

sustainable econom y  
¥! Culture, equality, and social inclusion :  Culture Õs contribution to new 

social bonds  
¥! Culture, urban planning, and public space : Planning cities and 

regions with cultural awareness and meaning  
¥! Culture, information, and knowledge :  Technology as a contrib ution 

to plurality and citizenship -building  
¥! Governance of culture : Towards a balanced and shared governance of 

local cultural policies  
  

UCLG also has several support offerings for furtheri ng the link between culture 
and the SDGs.  These include a new to olkit -  Culture in the Sustainable 
Development Goals: A Guide for Local Action (2018) .  The toolkit explains how 
culture can help achieve the SDGs , drawing on Agenda 21 for Culture policy 
possibilities.  The document gives recommendations to  municipalities on ways of 
developing relevant policies and programmes , and how to improve their practi ce.  
UCLG recognizes that it is often difficult for munic ipalities to understand the 
complex shift in perspective needed to work with culture' s links to the SDGs.  As 
a result,  it offers an extensive , easy to use, online database of good practi ces of 
municipalities , from  around the globe .  The material for this database is collected 
via an annual prize ( the Mexico Award ) in which awards are given for the  best 
examples of local  government using culture to further t he SDGs.  
 
What the UCLG Culture work demonstrates is that it is impo rtant to expand local 
municipalities understanding of how to work with cultur e,  linking it to legal 
responsibilities around the SDGs .  It attempts to show that every choice human  
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make is ultimately made in respect to cultural understanding and to build peace 
justice  (social, environmental, cultural, economic) , itÕs important to see the 
cultural links with decision  making.  
 
Agenda 21 for Culture also emphasises the importance of participat ion in the 
making, implementation and oversight of cultural policy as well as programmes.   
 
Further , it recognises that this area of work is new for munici palities and that 
guidance may be needed.  As a result, UCLG provid e examples and tools to make 
this a reality, as well as creating a peer network for learning  amongst 
municipalities.   
 
 
 

3. ! The United Kingdom Arts and Heritage Research Counci l (AHRC): The 

Cultural Value Project: Measuring and Evaluating Cult ures Impacts  

The AHRC project on Cultural Value  is a detailed look at how the case can be 
made for culture in practical terms . Cultural Value  as understood conceptually 
by the AHRC project, is the value placed on culture by  different interest group s, 
in terms of what it delivers for them .  The project  responds to the challenge that 
culture is seen , in many countries , as a "deficit model" - in o ther words it has low 
value - seen as a cost to government - rather than a s a benefit for societ y. As a 
United Kingdom government  sponsored research initiative, the Cultural Value 
Project  responds to governmentÕs needs to justify public sect or spending and its 
desire to understand how to value culture beyond economi c value.    
 
The Project has therefore taken a strong stand that culture needs to be 
understood as a public good, central to democracy.  It is strongly  influenced by  
the earlier research of John H olden 15  who argues culture is important for building 
a:  
  

"community of self - governing citizens [who are shaped by 

and] reinvigorates itself through cultureÉ. where 

everyone has the same capacity and opportunity to take 

part in cultural life, [then] we will  have a chance of 

attaining a true political democracyÓ  
John Holden, 2008 p.34  

 

                                         

15  John Holden (2008). Democratic Culture Opening Up the Arts to Everyone  
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The project has two main objectives: "identify the various component s that make 
up cultural value; and develop the methodologies and evi dence that might be 
used to evaluate these components of cultural value".  It  recognises that in order 
for practitioners and the pub lic sector to make a case for the support of culture it 
needs to be able to show exactly how public funding for  culture contributes to 
wider social and economic goals .    
  
What the AHRC researchers found (in 2016) was that publ ic sector support for 
cultur al participation does deliver significant value .  A mongst others  it 
helps :  
 

¥! Shape reflective confident individuals . I ndividuals who have greater 
understanding of themselves and their broader society develop increased 
empathy and respect for others.  

¥! Produ ce engaged citizens .  C ulture can promote "civic behaviours such 
as voting and volunteering, [while] also helping arti culate alternatives to 
current assumptions and fuel a broader political imaginat ion."   Therefore , 
it confirms a link between culture and democratic awareness.  

¥! Build peace and promote healing after traumatic episodes . Trauma 
can be the result of conflict situations  like wars or oppressive systems like 
Apartheid . 

¥! Builds social capital .  Culture ensures bonding and bridging between 
peoples aiding in trust building , co-operation , cohesion, and a sense of 
belong ing  to a community  

¥! Supports well - being . Culture can lead to "healthier and balanced 
communities" and can  improve quality of life .  

  
AHRC agree that it is not easy to measure these resu lts on an ongoing basis as it 
requires qualitative research .  What it suggests is that case study work provides 
a strong way to understand value.   However , a shift is needed in how  the state 
and cultural workers demand what is  valued and for whom .  This shift emerges 
from Holden's insight in 2004 16  that the meaning of cultural value depends 
on who is looking at it , and what power they have to determine what is 
worthy. Lastly , he suggests we need to think about what is public good , with 
these issues in mind . 
   
Holden suggests th at  three different types of culture in policy need to be  kept in 
mind when exploring value  (recognising these categories often overlap) . These 
are a ) publicly funded culture  - what gets funded becomes culture . T his 
means offic ials and grant makers have power to determine what is or  isnÕt 
valued as cultural, and this is ofte n (but not always)  at odds with the realities of 

                                         

16  Holden (2004) Capturing Cultural Value: How Culture has Become a Tool of Governm ent Policy  
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a shifting cultural terrain  where these distinctions are broken down ; b) 
commercial culture  Ð where the cons umer decides what is valuable . In such 
instances it is often major companies who decide what is culture  by allowing 
more of the same to be produced rather than taking risks,  and therefore in the 
process narrow  the  choices  available in the ÒmarketÓ ; c) home - made culture Ð 
value is decided by the group of peers around the creato r - Òknitting a sweater, 
inventing a new recipe, or writing a song and posting it  on [social media] can be 
done without much difficulty Ñ the decision about the quality of what is 
pro duced then lies in the hands of those who see, hear o r taste the finished 
article.Ó  
 
The first two types have very powerful (and often not ackn owledged) 
Ôgatekeepers Õ who decid e what is Ôart Õ or importan t or of quality , or not.  Holden 
is thus making   clear that value orientations , made about cultural participation , 
are heavily influenced by power . D ecisions about what is culture and what is 
quality are shaped by individuals  who have value orientations .  
 
Holden  argues that there are three main forms of value orientations and three 
key role players in the cultural system (see figure 6 below ).  
 
 

 

Figure 6: John Holden: Cultural System (2004)  

 
 
   
¥! Politicians and Policy Makers  are interested in culture's instrumental 

value  and want to be able to understand it and have it prov en in 
measurable ways, which is why economic metrices (creative industries and 
urban regeneration) are easier to work with.  

¥! Professionals (arts and culture workers) argue for t he intrinsic value of 
cul ture (which are intangible and "transcendental quality" 
elements)  to be understood and supported.  It is often unders tood  l as 
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the Òart for arts -sakeÓ debate which argues for support for art without 
limitations.  However intrinsic value  is often difficult to measure and 
evaluate .  
 

The dominant engagement is between these two role player s who do not often 
understand each because they are responding to different val ue orientations.  
Communication and advocacy often lead  to frustration bet ween the m with the 
ÔProfessionals Õ invariably losing  out.   
 
For public good to be achieved  Holden says its necessary to look at the Public 
as a role player .  Publics are often poorly understood and not engaged with in 
a meaningful way by either of the oth er role players.  His research shows publics 
value the intrinsic aspect of culture , but most importantly are interested in what 
he calls institutional value . By this he is referring to the many demands placed  
on contemporary humans for time and attention.  This may be long hours of 
work, limited family time, social media and the inte rnet.  Also , all citizens want , 
if spending time or money, to have a quality experience  which is also 
releva n t to them .  They want,  to be treated well and honestly, as well as t o 
have experience s rooted in their communities of interest and/or geogr aph y.  
These are contextually determined expectations and so  more case study 
research and ongoing work is needed (from the state an d cultural workers) to 
ensure the public Õs voices and needs are heard , and understood , as well as met.   
 
Holden stresses that neither of these three value positi ons , or  three types (see 
earlier),  are better or worse than the other, but rather should  be seen as equally 
valid viewpoints and regarded in balance , instead of one getting more 
importance over the other  in any debate around culture and democracy.  
 
Key researchers  in the AHRC project such as David Stevenson 17  have gone much 
further than Holden , suggesting that despite calls for balance , it is still political 
and practitioner interests which get most attention, and public funded or 
commercial culture which is profiled.  
 
The ÔArts Õ have become an Ôexclusionary label Õ linked to public funding, and its 
use should be reassessed when using it  in relation to democracy  and local 
governance .  Culture  is a much broader concept , which he sees as a Òcoming 
together of people, ideas, skills, assets, resources and o pportunitiesÓ 
with each element interdependent and valuable to the  other Ó.  I t is 
centr al to democracy , as it is about decision making and improved qualit y of life.   
The diverse publics of any human settlement have a variety o f ways of being 
creative, and also understand their heritage i n vastly different ways to that 
which the state may im agine. For these reasons it Õs important to understand 
how the public Õs existing , everyday lives , can be better acknowledged and given 

                                         

17  David Stevenson (2020)  My Essential Reads: Cultural Democracy  
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space  to flourish. This means seeing beyond publics as target audiences for  or 
Ôtaking part Õ in the arts.  Instead, Stevenson says, " it is about people having 
the ability to undertake activities that, for them, help defin e their 
identity, and/or allows for personal expression ".   
A major shift in the way governments understand cult ure as a public  good, and 
how they provide for this need is thus needed (echoing the work of UCLG).  

The Cultural Values Project Õs importance lies in asking both the state and cultural 
sectors to recognise their limited understanding of the  value of culture. It 
suggests t hat cultures link to democracy is a powerful idea that can generate 
strong results  for places . However , for this to be a reality,  Ôhome -made Õ or 
everyday cultures need to be given greater due and the broad er public Õs 
institutional value needs have to be co nsidered . From a policy perspective this 
requires increased research as well as greater openness and facilitation, with  
less control.  

 

4. ! The Cultural and Creative Cities (CCSC) Project: Cul ture, Space and 

the Commons  

The CCSC is a policy project co - funded by the Creative Europe  programme of the 
European Union , run by a consortium  of cultural and academic stakeholders led 
by Trans Europe Halles  (TEH).  The project  aim s to bring together cultural spaces 
with local governments "to explore urban challenges from the perspective 
of the commons, co -creation practices and policy development",  with the 
idea to learn from partners and disseminate the learning s.  
 
The key partner , TEH, based in Sweden,  has an emphasis on cultural space s and 
is a long -established  network of grassroots cultural centres  with 135 members in 
39 European countries. It began in 1983 as a n activist network, but also plays a 
role in repurposing abandoned buildings across Europe f or cultural ends in order 
to "transform our communities, our neighbourhoods, our  cities" using creativity 
and innovation.  For these reasons there is a strong focus on cultura l spaces 
and its links to localities . 
  
The project uses the idea of ÔThe Commons Õ to frame its work.  The Commons 
means  cultural and natural resources of places should be acce ssible and managed 
by and for the benefit of all.  Wikipedia defines ÔThe Common sÕ as "a social 
practice of governing a resource, not by the state or the market but by a 
community of users that self -governs the resource through institutions that it 
creates".  It may  be understood in terms of social rights, better quality of life and 
the building of communities, and not simply as an end in itself. Participation is 
central to notions of commons and its links to culture - philosophically and 
practically.  This supports a view that culture is both a process (sign ificant in 
itself) and an e nd (developmental or otherwise).    
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Amongst its recommendations the CCS project advises cultural spaces should be 
seen as  Homes of Commons . The research project has developed an extensive 
online toolkit focussing on case studies which further how  culture can work with 
and for diversity, knowledge, public space, ecology, governance, gender, digital 
infrastructure, language etc.  The Toolkit for Homes of Commons  offers a broad 
range of contextually relevant solutions to participa tion in cultural policy and 
practi ce in Europe.   
 
In addition , the project has a n online benchmarking platform which Òallows 
cultural and creative spaces Ñ and other arts venues Ñ to compare their data with 
peer organisations a cross EuropeÓ and an online map of over 2300 cultural 
centres through -out Europe.  
 
As a method of research and ongoing lear ning  the CCS provides a useful example 
of  ÔUrban Labs '18 .  The project established  seven of these experimental Ôlabs Õ in 
different cities.  The y are a way for cultural organisations  and spaces , local 
authorities and academics to Òexplore urban challenges in collaboration with 
other stakeholdersÓ.  The labs tested ideas and created  Òinstruments  É to 
coordinate full -cycle innovation projectsÓ  such as gathering information, 
generating ideas, concepts and solutions for change proces ses, and providing 
support and follow -up for implementation. These urban labs b ecome a controlled 
way for partnerships to be managed, tested, and for innovations to be brought to 
reality. By having seven of such labs around Europe the CCS P roject was able  
create new case studies  for participatory work.  Because of the similar principles 
and rationales around them, they  can be compared effectively.   
 
The importance of the CCS project is in recognising tha t cultural spaces are 
essential as shared facilities for community growth . It recognis es as well  that 
governments are challenged in partnership building becau se first ly , officials are 
not trained in such practices , and second ly , protocols are  not place to enable 
partnership development. Its proposals ( incorporated in later recommendations ) 
thus offer some  guidance for the state on how to improve their  abilities in 
furthering participation .  The tool s they provide include peer learning and support 
system for centres .  Lastly , the idea of an urban lab creates a useful model for 
other contexts to replicate and/or learn from.     !  

                                         

18  An Urban Lab are a common way to experiment around urban issues They are defined as a Ò permanent 
or temporary think tank, which help municipalities find multi - sectorial solutions in a complex and dynamic 
world É act as facilitators in generating quick urban solutions i n the context of rapid urbanization É. assist in 
creating a dialogue between different groups of stakeh olders, which significantly increases the chances for 
successful and sustainable urban development Ó. An example in South African is the University of Cape 
TownÕs Integration Syndicate  which creates a space for academics, civil society and  all three spheres of 
government to innovate ideas which could addr ess urban challenges (including cultural) in Cape Town.   
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Key Recommendations to Ensure 

Cultural Participation for All  

 

Drawing on the four cases explored above , the following recommendations  

(incorporating their proposals)  can be made about how to improve cultural 

participation for all  while also establishing a strong supportive cultural  infrastructure . 

 

ACCESS AND OPENNESS ARE KEY TO ALLOWING 
CITIZENS TO DISCOVER , ENJOY AND SHARE CU LTURE  

Cultural diversity should be seen as a rich, renewable resource.  All races, 

ethnicities, genders, ages, minorities, new migrants , refugees  as well as 

those with disabilities should be accommodated in polic ies that enable 

access.   The widest spectrum of cultural activity and expression  beyond 

western traditional arts should be accommodated.  

Inclusive cultural platforms  of different kinds and scale (including online) shoul d 

be fostered. Youth and children are significant, but adul ts should be provided with 

affordable learning opportunities that focus on creativ ity and heritage as well.   

Cultural spaces in local communities  should be provided by the state or it should 

fund such spaces run independently  (see more later) .  

Grant making should enable strong incentives for partner ships  (see more  

later) .  

A number of cities have strongly emphasized such iss ues in their cultural p olicy with 
Mexico City having an especially strong , explicit , written cultural policy  -   ÒOur 
objective is to foster the right to culture and the building  of citi zenship through 
programmes and projects that encompass different lines of  action and contribute to 
the reconstruction of the social fabric. Thus, we seek  to contribute to the 
development of a fairer society, with greater access to education and cultural go ods 
through the exercise of culture as a universal human right.Ó  
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To further the idea of culture for all requires a con siderable commitment across a 
country, over a long period of time involving different  spheres of government, civil 
society , academia and more 19  as Mexico City and other cases show .    

 

ALL HAVE THE RIGHT T O BE CREATORS OF CUL TURAL 
CONTENT   

The Rome Charter suggests that "the lines between professi onal and non -

professional artists have become blurred Ó, with a recognition that t he internet and 

access to cheaper  tools 20  have  opened possibilities for more people to engage in 

creative acts alone or in groups.  In order to further this , access to  resource 

spaces for artistic creation should be open to all residents , including 

amateur s.   These include rehearsal space s, maker spaces, podcasting 

equipment and cheap internet  (amongst others)  which could allow greater 

content creation by locals 21 . Such spaces may also have access to 

education/training/mentorship in culture.   

Example s of th ese facilities abound in South America. Rio De Janeiro (B razil) set up 

basic music studios and rehearsal spaces  in poor communities providing an outlet for 

young people leading to a growth in hip hop scenes  with associated shifts in music, 

fashion, dance, visual arts and more .  In Medellin , Colombia, the city provides  an 

extensive programme of spaces, education  and facilitation to enable creativity, 

learning and engagement with participatory governance.  Its Mediators of Civic 

                                         

19  See for example a Towards Cultural Democracy Promoting cultural capabi lities for everyone  a research 
project b y Kings College London which builds on the Cultural Values Project in order to develop Ò a new 
way to understand what cultural opportunity consists of, mo ving well beyond access to currently existing 
publicly funded arts Ó by focusing on everyday creativity.   

20  Since the 80Õs equipment for photo/music/film/multimedia /broadcasting 
making/recording/producing/distribution has become mo re portable and cheaper to purchase, while the 
quality and functionality has increased exponentially. Access to the computer powe r and internet has also 
made it easier and cheaper to learn/collaborate/marke t in ways that were inconceivable half a century 
before. It is now possible with relatively low budgets fo r ordinary people to produce content in home 
contexts of high quality and  distribute it globally.  

21  See also the strong recommendations made in the UNESCO Convention on the Protection and 
Promotion of the Diversity of Cultural Expressions support ing the same :   
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Culture programme  won the city the 202 0 

Mexico Award. In Buenos Aires, the 

Barrios Creativos  programme (creative 

neighbourhoods)  gives access to culture 

as a way to build community  networks .  

This is especially important in (for 

example) an informal settlement, Barrio 

31, which due to the major in -situ urban 

upgrade  requires the municipality to 

engage with those living there.  A 

programme in the  area resulted in the 

set -up of a community arts centre. One 

programme is where middle aged and 

elderly women from different migrant 

communities in South America (Peru,  

Bolivia etc) are provided a space  and  guidance from a music teacher to share stories 

and learn songs from the places they left  (see figure 7) .  By learning together , 

friendships, trust and supportive social networks are built  by the  participant 

themselves, without expectation of public perfor mances.  For them itÕs the process of 

meeting regularly, talking, sharing memories, laughing,  crying and collaboratively 

working on something thatÕs most important.   

 

DEDICATED CULTURAL S PACES ARE CRITICAL F OR 
ONGOING CULTURAL PAR TICIPATION  

Cultural spaces have multiple roles in furthering just, inclusive , sustainable 

and productive cities.   They act as spaces for dialogue and connection.  They also  

function as spaces for experimenting with policymaking. They can open up space for 

community engagement  and dialogue which can be based on risk taking and 

experimentation.  When based in neighbourhoods they beco me spaces for dynamic 

local engagement .   

Simply providing spaces is not sufficient ; strategies are required to enable access.  

¥! Locational access  is critical, with , facilities in walk ing  distance. Public 

transport access to important cultural sites and exper iences must be made 

Figure 7: Women in Barrio 31 practising 
together  
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affordable. In Buenos Aires, the municipality does re search on where to place 

community cultural facilities (measuring distances from ho mes) so that most 

residents can reach them quickly , easily and cheaply.  

¥! Pricing, timetable and opening policies of cultural spaces should be 

geared to enable all access. It is especially import ant to programme around 

working times or availability .  Spaces need to be accessible after working or 

school hours.  The elderly and very young may need prog ramming during the 

day.  It is important for vulnerable and disadvantaged pe ople to be catered 

for Ð this may be those with disabilities, addicts or ref ugees for example.  

¥! In order to make culture accessible in and through t he digital world, free 

internet  and support for local producers (professional and otherwise) to 

innovate are important.  

The need for cultural spaces close to communities require s detailed research 

about cultural spaces and distances between places , including how much time 

or money is needed for communities to get to them , and when they need them.  

Such data will indicate  in what way more geographically central , cultural spaces can 

be supported (or developed)  and what their policies for operating may be .    

Building new cultural centres, as the South African example shows, is not always 

realisable where the state may not be in a position t o fully operationalise ( staff, 

activate or ma intain ) such spaces , due to long term funding shortfalls .  Opportunities 

exist to add cultural programmes to libraries, schools and early childhood centres  or 

to enable state property to be used by independents.    

Libraries  are especially useful as places for community knowledge  collection 

because of there is a strong network of libraries in many localities . Capacity building 

is need ed in the library services and ECDs , as well as developing partnerships with 

the provincial e ducational departments , if this is to happen .  Cases of cities turning 

libraries into broader community cultural facilities are plentiful around the world .  For 

example Ð Nahr Ibrahim in Lebanon  works to build social cohesion by working with 

refugees and local communities (amongst others)  and providing creative outlets for 

users; a  new library in Roselare in Flanders  w as conceived as an open knowledge 

centre which supports a range of cultural activities bey ond the normal scope of a 

library.   

A worldwide trend connecting ÔMaker Spaces Õ (which are spaces with basic 

equipment aimed at establishing a range of hand -made creative activities) and ÔFab 
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Labs Õ (often with more technologically superior machine s around a specific 

innovation niche) with  l ibraries has led to an increase in resources to further the 

trend .  This has led to such spaces opening in a range of  EU cities including  Cologne 

(Germany) Friesland (Netherlands) amongst others , as well as  throughout the USA  

and the world.    

Support to independent cultural bodies can also be g iven by developing p olicies to 

ensure state owned land is used more effectively for non -profit c ultural ends Ð this 

could include under -utilised left -over public spaces, such as under flyovers 22 .  In a 

similar way Indonesia, the Bandung C reative City Network , has negotiated with 

municipal and regional government to enable cultural org anisations to access, often 

Ôleft -over government space 23  for leases for cultural uses. It has also negotiated 

access to three underutilised municipal properties for  exclusive cultural use, and 

sublets these to smaller cultural bodies Ð this helps the network to be self -sustaining 

and ensures on e key partner for the city to contract with 24 . Building on these 

experiences , a Local Cultural Governance Network  project has provided a developing 

set of policy guidelines for South African cities to provide such non -profit cultural 

space .  

The staff and boards of all  cultural spaces should ideally reflect the cultural and 

social diversity of the community in which they are located  or service.   Letting and 

planning p olicies  and other incentives for independent cultural spaces , can include 

requirements that promote diversity.  

 

                                         

22  See C Seldin (2019) Peripheral creativity: temporary cultural u ses as alternatives to inefficient policies?  

23  For example, using the edge of a municipal service f acility bas ed in a central area, as a shared cultural 
space for creative businesses and hospitality.  

24  See also Wenz and Minty (2019) Effecting cultural change from below? A comparison o f Cape Town and 
Bandung's pathways to urban cultural governance  
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PROFESSIONAL CULTURA L WORKERS SHOULD BE 
SUPPORTED  

Professional cultural workers can be sustained , with the state offering employment 

for opportunities in cultur al spaces as producers, educators and facilitators.  I n the 

case above , Barrio 31, the music teacher plays a key role in edu cation  and  

facilitating the women Õs engage ment with each other .   

Even emerging and more established professional cultura l (art s, heritage , design  and 

library practitioner  etc ) workers need support for work that builds democratic places, 

brings wonder and inspires. As the Rome Charter shows, it is the influence of gr eat 

works of art of all forms (experienced in a variety of places) a s well as new 

knowledge (found in libraries, museums and the internet)  which change people.  

Such great work is often the result of professional cultural work ers . Professionals are 

able to draw on a range of opportunities such as arts or heritage councils and other 

grant making bodies usually provided at a national level .  Professionals often  need 

spaces  for  presentation, educational and exchange opportunities  to do their work .  At 

a local level , it Õs important for  municipalities to balance the needs of the  professional 

sector with the needs of others , considering all existing areas in which support for 

culture happens. Providing cultural spaces in localities , for example , creates 

opportunities for professionals as well  as others .  This is especially importa nt 

because municipalities often own significant buildings a nd land. Other space related 

incentives can be provided also Ð such as planning related support, policies around  

the night time economy 25  as well as simply managing the urban environment bett er 

(poli cing, lighting, waste removal, etc) 26 .   

                                         

25  See the work of Concerts SA  who have provided research on live music in particula r the report It Starts 
With A Heartbeat  which explains the benefits of live music for  South Africa places, drawing on local and 
international research.  It suggests Ò local authorities have a key role to play in making l ive music more 
attractive and accessible Ó offering  p olicy options such as improving public transport, to improved planning  
processes to further the night - time economy .  

26  See Stern & Seifert (2010) Cultural Clust ers: The Implications of Cultural Assets Agglomeration for 
Neighborhood Revitalization  
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EXPLICIT W RITTEN LOCAL C ULTURAL POLICIES , 
STRATEGIES  AND PROTOCOLS  THAT EMPHASISE 
DEMOCRACY  

UCLG and CCS Project  (and related research 27) support the idea that in order to 

ensure transparency  and democratic ownership it is important to have clear, 

explicit, written local cultural policies which identify the reasons for, vision, 

goals and specific objectives  for working with culture at a local level .  These 

need to respond to national and local policies, but also to international commitments 

such as the Universal Declaration of Human Rights, the Sustainable De velopment 

Goals 2030, and  the  UNESCO Convention on the Protection and Promotion of the 

Diversity of Cultural Expressions  as well as (in Africa) , the African UnionÕs 1994 

African Cultural Charter , and the more significant  and recent  Agenda 2063 The Africa 

We Want .   

Clear protocols are needed , since implementation of local policies for culture is 

challenging .  This is because working with culture for development at a loca l level is 

a new policy area for most governments.  Like urban design , which only emerged in 

the late 1980s , and slowly becam e an important function  in most local municipalities, 

culture is an emerging policy area where policy frameworks,  approaches and tools 

are still being shaped.  Specific skills in this area  such as working with participatory 

evidence -based mapping and plann ing, facilitation and partnership building are 

relatively new operating methods for municipalities .  Charles LandryÕs work in ÒThe 

Creative City: A Toolkit for Urban Innovators Ó (2000) was an early attempt (together 

with related training, workshops and consultancy Land ryÕs company did) on Òhow to 

think, plan and act creatively in addressing urban i ssuesÓ.  Today a number of 

municipalities are innovating and learning how to work with culture better, with 

growing research in the area 28 .   

A significant challenge in dealing with policy is the nuts and bolts of decision making 
around what aspects of culture to support.  Cultural b udgets are usually small and 

                                         

27  See for example the South African research by Du Plessis & Rautenbach (2010) Legal perspectives  on 
the role of culture in sustainable development. !
28  See amongst others, the work of scholars based in the E U Nancy Duxbury  (Portugal), Pier Luigi Saco  
and his collaborators (Italy)    
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expenditure for culture often requires Ôtrade -offs Õ.  For example , does a city support 
events (which are temporary) or more p ermanent infrastructure (centres or 
networks).  Matarasso and Landry have provided a useful tool for making decisions 
around cultural budgets in a policy guideline paper  in 1999 : ÒBalancing Act: Twenty -
One Strategic Dilemmas In Cultural Policy Ó.  

The UCLGÕs peer network of cities/towns ( Pilot Cities  and Leading Cities ) are a key 

non -profit support mechanism for local government on thes e issues  with its other 

programmes, toolkits workshops and initiatives .  Other support includes several 

UNESCO programmes . The UNESCO  World Heritage Cities  helps cities to develop 

competencies to protect and manage their urb an heritage (with a strong built 

heritage emphasis) ; its Creative Cities Network  is a peer led network for sharing 

developments (but does not offer guidelines and skills  development); while its 

Convention on Diversity of Cultural Expressions  offers a set of tools and support  with 

a strong emphasis on the cultural and creative econom y.   

There is in addition a plethora of tools being developed by various cities and towns 

related to these issues, though itÕs important to reco gnise the regional complexities 

of local cultural policy development work. The Australian based Cultural Development 

Network , the Creative City Network of Canada  and the Indonesian Creative Cities 

Network  all provide tools and support specific for their coun tries needs around local 

cultural policy.  In South Africa the emerging Local Cultural Governance Network  

emulates some of the approaches  of these latter countries , while the Shukuma 

Mzansi Project  has initiated dialogues on the same issues based around the Sibikwa 

Arts Centre  ( by  wh om  this report is commissioned) .   

  

PARTICIPATORY PROCES SES FOR THE DEVELOPM ENT, 
IMPLEMENTATION, OVERSIGHT AND EVALUA TION, OF 
LOCAL CULTURAL POLIC Y AND ITS RELATED 
PRACTICES  

Policy making is not  the exclusive domain of  public authorities; instead, it should be 

the result of common goals and partnerships , in which all stakeholders play their 

part.   This deepens the democratic process .  There are  a growing number of places 

using participat ory   process es  to develop their cultural polic ies,  such as in Belen 

Costa Rica ; Curitiba Brazil;   
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How to increase participation  - including its links to partnership development - is 

described in greater d etail in the following recommendations.  

 

GOVERNMENT NEEDS TO BECOME A FACILITATOR  AND 
PARTNER (RATHER THAN  SIMPLY A PROVIDER O F 
SERVICES), WORKING I N COLLABORATION WITH  THE 
CULTURAL SECTOR AND COMMUNITIES.  

The shift from the consultation of stakeholders to cre ating real participation is a 

difficult, labour - intensive  process that is costly for those outside government. For 

these reasons it requires significant care from the state  as the CCS Project noted .  

This requires:  

¥! Ensuring greater transparency, communication and consi stent follow 

through  in participative processes , to enable and maintain trust building  

¥! The language used  by government (and the cultural sector) with 

communities needs to be  relevant and c lear . 

¥! Moving beyond limited understandings about diversity  while 

recognising its importance in processes.  For example,  working as effectively 

with migrant or minority communities as  those in the majority  population.   

¥! Working with  stakeholders in a consist ent manner Ð engaging a broad 

range of partners on an ongoing basis Ð both cultural workers and non -culture 

workers (see later Local Cultural Councils)  

¥! Carefully managing the power relations  of different interest groups  

that come with different kinds of participants and pro cesses.  

¥! Finding innovative solutions to the excessive bureaucracy, rules - based 

and siloed nature of government , which makes experimental and 

collaborative work difficult.   This includes  developing prot ocols that enable 

officials to understand how  procurement can be made more conducive to r 

partnership building.  

¥! Working slowly  - recognising that participatory and values -based work 

takes time - this time factor ensures diverse voices are heard  and helps build 

trust.  

 



 

49  

RESOURCING PARTICIPA TORY PROCESSES FOR N ON -
STATE PARTNERS  

Cultural workers and communities are challenged by p articipatory engagement, 

because unlike the State, who engage in such processes as trained , salaried 

employees, civil society  part ners  are  not paid , and may not have relevant abilities 

(skills, knowledge, confidence, time) to engage.  Cul tural workers often face 

precarious financial situations,  while community participants also struggle with time 

and the knowledge needed to engage in public participa tion.  Energy and motivation 

are hard to maintain in such contexts. For these reaso ns a contextually relevant 

model that enables financial support, training and/o r other support is 

ne eded from to state to ensure that there is full and active engagement.   

Additionally,  greater flexibility in grant making is needed to enab le multi - level 

stakeholder engagement  (formal/informal, long/short term) , and to ensure ongoing 

communication and sha ring of information.   

Independent cultural and educational institutions sh ould be partnered by  the state to 

provide access to programmes for citizens.  This is espe cially important where the 

state does not have the resources to cover a full region.  The So uth African CAC 

programme of the DSAC is conceived as a way to incenti vise  them and  provides 

some initial grant making opportunities in this regard.   However, as we shall see 

later , it is challenged in its capacity, relevant integrated gov ernance and the kinds of 

protocols or tools to enable effective partnerships (e specially with other levels of 

government).   

Grant making can also:  

a) ensure community groups are supported to bring th eir work into public spaces on 

a regular basis , in ways that allow free access for residents,  

b) incentivise international cultural cooperation, ex changes and network building to 

allow makers to learn from other contexts.  
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LOCAL CULTURAL COUNC ILS SHOULD BE 
ESTABLISHED AT MUNIC IPAL LEVEL FOR 
PARTICIPATION OF KEY  CULTURE STAKEH OLDERS  

UCLG Culture proposes local cultural councils , as legislated bodies , at a local 

government level to enable citizens (not just arts a nd cultural workers) a space for 

ongoing engagement around issues of local cultural policy  and practi ce at a 

municipal level .  These are understood as a multisectoral partnersh ip body either 

at a city/town/regional level and/or at very localised levels (such as 

neighbourhoods/townships).    

Cultural Councils need to 

include BOTH cultural workers 

(understood as cu lture and 

creative industry professionals 

and amateurs) as well as non -

culture actors.  

UNESCOÕs cultural domains, 

which is the basis for 

statistical studies on creative 

and cultural industries,  

provides a potential guide for 

thinking about cultural workers .  

The domains , which emphasise a strong link to intangible heritage , include 6 that are 

cultural and creative specific Ð these go beyond traditional arts (performance and 

visual) to include de sign, IT, heritage and libraries.  It also has Òrelate d domainsÓ Ð 

tourism, sports and recreation.  Since these domains ar e meant to be the basis for 

statistical studies on the economy they lack the social elements that are also vital.     

Local cultural co uncils should ideally include interest groups from these  cultural 

domains but also (and in equal percentages) community activists (gender, housing, 

environmental, homelessness, health, mobility, recycling , early childhood care and 

more) , as relevant for a local community , who are working on cultural linked 

concerns (such as changing mindsets and building social capital).   

Figure 8: UNESCO Cultural Domains.  
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As stated earlier , it is important to take power relations into account to ens ure some 

voices do not dominate others .  It is , for example , a common problem in most 

countries , that arts funding is  often the loudest concern raised by arts lobbies, and 

this  can drown out local development issues (see for example Deborah Mills insight 

on this issue and its challenges 29).  

Examples of cultural councils include the following.   The Barcelona Cultural Council  

which provides advi ce to  and oversight of the municipal governments work in 

culture, including design and monitoring of its progr ammes , as well as dealing with 

certain functions , including allocation of cultural subsidies.  The City of Cape Town 

innovated around a similar version of a council between 199 6-2000  (which was shut 

down after the city became a unicity).  During this period,  the development of the 

arts and culture function and of the cityÕs cultural p olicy were made in a participatory 

manner.   

One way in which culture councils may emerge is via bottom -up  processes as was 

the case with the Bandung Creative City Network (descr ibed earlier).  These are 

useful , as networks such as these are made up of committed indi viduals. The 

challenge with such networks is that the municipality can ch ange leadership , and 

without models that  are located within the local government legislative sy stem , these 

are difficult to keep active or leg itimate.   In Chiang Mai,  Thailand , the head of the 

cit y museum is key to several civil society cultural network s which ensures the y are  

support ed.   What happens , however,  when the official leaves.    

 

PROJECTS IN COMMUNIT IES SHOULD BE 
PROGRAMMED OR DETERM INED BY THE RELEVANT  
INTEREST GROUPS AS M UCH AS POSSIBLE.  

For proje cts/programmes in communities, it is important that the relevant 

community most impacted , has a role to play in informing, determining and 

                                         

29  ÒWh"#e we $ont "nue w "th the Ôart %!p#u%Õ approa $h we run the r "%k of %ee"ng $u#tura #!matter %!$ont "nua ##y 
marg "na#"%ed&!The art %!w"##!be %een a %!%ometh "ng we do after we have taken $are of the Ô "mportant th "ng %Õ - 
road %'!#and u %e p #ann "ng '!$h"#d $are $entre %'!re $y$#"ng &(!! 
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programming activities. Young people , for example , who may be a key constituency , 

should be empowe red and allowed to make decisions  about Ôthe what and how Õ of 

cultural provision .  Another example from Buenos Aires is the municipa lityÕs Centro 

Cultural Recoleta  which primarily services youth .  Based centrally in the city , to 

enable most citizens to reach it, the centre is owned and  fully funded by the 

municipality.  It is run by non -officials, who are trained in cultural mediation, who 

serve as facilitators for a school going youth committee who are appointed for a fixed 

period.  It is this committee that decides annual progra mming.  Every month the 

theme of the centre changes , impacting on all aspects Ð music, dance, visual arts, 

talks etc.  An example of this is a theme for womenÕs  month in 2019 which dealt with 

violence against women.  The facilitator s help as guides and production  support to 

realise the you ng peopleÕs vision , but with their  direct  involvement.   

In Abidjan , the Ivory Coast, where youth are in a n overwhelming  ma jority, the 

municipality has placed youth , and their involvement in shaping the city , central to 

its work , with a Communal Youth Council, working with them on cl ean -

up/beautification projects as well as in furthering soc ial cohesion, drawing on culture 

as a process and end.  

While youth are important groupings, especially in pla ces where they are a majority, 

the same concept of allowing communities of interest and those who are vulnerable , 

to determine what and how content is made and programmed  is essential .  For 

example , women, migrants, minority communities and the elderl y all have their own 

needs and issues and should be enabled by municipalities to shape their spaces  (as 

was seen in the library initiatives mentioned earlie r where migrant and refugee  

groups  are the focus ). 

 

ONGOING AWARENESS OF  CULTURE AND ITS LIN KS 
TO DEMOCRACY  
 

When working with culture, there  is an expectation for the state to be facilitator and 

change agent.  As we saw earlier , ways of sharing knowledge and skills , are 

burgeoning.   The UCLG and the CCSC experiences , show ing  case studies  taken 

from other contexts which are similar to the ones in questi on , are especially useful. 

The UCLG Observatory is one significant database which can be searched along a 
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range of data points and pr ovide helpful experiences from other local municipalities , 

including in the Global South. 30    

The Urban  Labs established by the CCS Project (mentioned above) provide a method 

for experimenting and innovating between different role playe rs, in side  and outsid e 

the state .  The culture lab in Bologna, Italy , set up with the municipality, is an 

example of how participation between government and civil  society around culture, 

urban space and ecology can result in innovation through exp erimentation in a 

structured manner.  A major  outcome of such a lab is the growing  awareness of how 

to work with culture in a place , both inside  and outside local government.   

 

PROTECTION  OF TANGIBLE AND INT ANGIBLE 
HERITAGE  

Cultural resources - tangible and intangible - should be protected . There is a 

tendency to see heritage as museums, when in reality i t is primarily about the 

memories of people in a place. Cultural heritage resources a re  also  key for the 

development of creative initiatives  as they are the resources for creative endeavours  

(art or design based ). 

In many countries, legislation  exists to protect such heritage resources (including 

South Africa), and the SDGs also make the protection o f cultural heritage a 

responsibility particularly of  local government 31 .  The Rome Charter says that even 

though times change Òwe will never know how  and when we need some of those 

resources laterÓ 32 . In the case where resources are low, and histories contested, it 

becomes necessary, the Charter notes, to have robust  democratic negotiation around 

the management and the meaning of cultural sites, mon uments and elements of 

tangible heritage and intangible heritage , in contemporary times and into the future.   

                                         

30  See the UCLG Observatory on Culture   

31  SDG Goal 11.4 supports the protection of cultural and natu ral heritage  

32  See the Charters Website  
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The debates for example around memorials and monuments and th e desire to 

remove monuments depicting specific  (often) men from the public arena, need to 

happen and decisions made after dialogues and considerati on of all elements of the 

case.  In Mexico City for example a decision was made to r emove the statue to 

Columbus (whose voyages opened the ÔNew World Õ to the West) and replace it with a 

homage to indigenous women , after much debate.  There may be instances where it 

makes more sense to add to an existing sculpture, rather t han remove it, as 

proposed in the early days of post -apart heid South Africa 33 .  

While architecture, landscapes, nature parks, monume nts and memorials and are 

more commonly understood to be (tangible) heritage and protections offered to 

them, the Rome Charter also suggests cultural protection needs to be understood  

more broadly.  Other aspects of municipal work such as ro ad design, social/gap/ low -

cost  housing (design and location), squares, parks, early childhood centres and 

communities all need to be planned with culture and cu ltural protection in mind.  

This is be cause such spaces have a strong public component and were ini tially the 

result of cultural needs , which may continue to shape them.  Examples of this can be 

seen  in research on  long running and diverse social h ousing estates such as 

Kenneth Gardens in eThekwini which Ò teaches lessons of how to cohabit and create 

meaningful relationshipsÓ suggesting that culture was significant to t he ways in 

which a state housing project is formed, necessitati ng care in how the state supports 

or intervenes.  

Local government needs to build its capacities to un derstand and work with cultural 

protection (especially beyond tangible assets). Partner ships  are needed to further 

training and resources in conservation, documentation a nd archiving , both at a local 

government and civil society level.  Academic institut ions and students as interns can 

provide useful inputs here.    This can be done through long t erm partnership building 

between local government and academia , with bursaries and grants being offered.  

Lastly , protection of heritage need s to take into consideration commitments related 

to climate change Ð this includes natural and historical sites .  W ithout taking such 

                                         

33  See for example Anni e Coombes (2003): History After Aparthei d: Visual Culture and Public Memory in a 
Democratic South Africa   
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considerations into account there is potential loss of knowledge and resour ces 

related to such heritage , due to growing stresses on the earth .*

 

POLICIES AND IMPLEME NTATION SHOULD BE RO OTED 
IN EVIDENCE BASED DA TA  

UCLG, Rome Charter, the CCSC and AHRC all emphasise the importance of 

evidence - based data for decision makin g.  For the state to engage in the 

planning of culture in a participatory way , and to set impact indicators  which can be 

part of evaluating , it is important to not just  involve communities, but also to provide 

the information to allow them (and local government) to make appropriate decisions.  

Cultural Mapping  is one way of developing an inventory of quantitative an d 

qualitative data about places, which covers tangible (s uch as places, objects, 

buildings heritage sites etc .) as well as intangible assets (stories, values, knowledges 

and skills Ð such as those in  specific people or traditions etc .).  Cultural mapping is 

most effective when stakeholders are involved as participants in  the collection as well 

as the analysis of such data 34 .  Cultural Mapping can be understood as  Òa tool which 

can draw from different s ystems of knowledge, creating an opportunity for dialogu e 

and new connections to emerge.  It facilitates the in volvement of community 

members in decision  making processes which in turn restores their own tradit ionsÓ35 . 

In this way the collection of data abo ut cultural places are part of the process of 

furthering participation. Data collection can take many forms and there are a number 

of toolkits for cultural mapping freely available on the in ternet, as well as different 

platforms to assist participatory cultural mapping.  

An emphasis on publics and their needs , linked to culture , also requires different 

approaches to data collection and analysis.  Culture is especially connected to 

making meaning in peoples in lives  and as a result connected to memories an d 

heritage (as we will see next). Because populations grow and change, consistent  and 

                                         

34  See SA -EU Dialogue  with UCT African Centre for Cities : Cultural Mapping, Planning and Impact 
Assessment for Sustainable and Just Urban Development  
35  Sahapedia Culture for All Conference.  29 Sept 2021   
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regular  engagement with public needs is needed .  This requires  strong systems 

rooted in local cultural spaces  (as we will see later)  Ð arts centres, heritage centres 

and libraries, for example , can serve as spaces where data collection and analysis 

happen  on an ongoing basis . 

 

FURTHERING PARTICIPATORY GOVERN ANCE  

The direct use of culture as a means or process of working to strengthen r 

democracy occurs when culture is use d within participatory governance processes.  

There are various ways to do this.   

The case of Buenos Aires shows that putting people togeth er around cultural needs 

of choice, over a period of time, results in trust buildi ng and the development of 

stronger social cohesion.  With long - term  planning , such enterprises, in which groups 

of in dividuals are formed around their cultural needs and spa ce (as well as w ith  

equipment and facilitation  as needed ) , by local governments can result in stronger 

communication.   The city of Lyon has been a trailblazer in this work usin g culture to 

aid the Òcollective construction of the sustainable cityÓ , as well as developing its 

Charter for Cultural Co -operation.   Pincourt , in Canada , on the other hand , has not 

developed a cultural policy, but has drawn heavily on c ulture as a means and end in 

its social development policy . 

There are different processes which can be used ; such as using theatre to engage 

with decision making processes , as used in Legislative Theatre , where democracy 

can be practised and performed.  There are other tools , including creative writing 

and visual art making , which can be used in similar ways.  For example, in India, as 

part of participatory mapping and planning exercises, illi terate village women used 

drawing and painting as a way to talk about river patte rns and seasons and how they 

impact on changes in need s36 .   

Design Thinking  is another more creative form that can enable brain storming and 

dialogue . S ee for example  the  Cape Town World Design Capital  initiatives  where 

creative processes were systematised in group problem solving .  Manuals were 

                                         

36  Sahapedia Culture for All Conference.  29 Sept 2021   
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drawn up showing how officials can use Ôdesign thinkingÕ including drawings, 

modelling, post - it notes amongst others , to understand problems and collaboratively 

plan solutions.  

Lastly, the importance of culture as a communication  tool to engage citiz ens cannot 

be underestimated.  The challenges of socio -economic inequality, exclusion, 

environmental degradation, violence  and climate change exacerbate the difficult 

contexts in which local governments function.  Culture can play a significant role in 

add ressing such challenges.  Local municipalities have been working with culture for 

some time in helping to address challenges  and opportunities  with;   poverty; hunger 

& food insecurity; public health & well -being; life - long learning & education; gender 

equity; clean water, sanitation and river management; re newable and efficient 

energy use; innovation; entrepreneurship and industrial g rowth; responsible 

consumption and production; peace & justice; urban plan ning & public space 

management; knowledge and information; good governance .  In local government, 

Culture can be used in various ways that are cross cutting, to  shift behaviours  and 

value positions .  Events, productions, products, campaigns, festivals,  community 

media and ongoing programmes, which work with local condi tions, value systems, 

heritage and languages can  be used.  The Observatory  of Good Practi ce for Local 

Municipalities  for the use of culture is searchable on all these issue s, providing a 

useful set of case studies  for local governments , adaptable  to local conditions.  They 

are dependent on good participatory governance practi ces as well as contextually 

specific research.  Thus , they also offer useful opportunities for advocacy fro m civil 

society.  

 

 

!  
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Part  1 Conclusion    

 

Part 1 of this report on the link between Culture an d Democracy, introduced key 

concepts such as cultural participation, cultural rights and the link between cult ure 

and sustainable development.  It showed where these co ncepts come from  and how 

they relate to both the Global North and South.  By linki ng the concepts to the 

Universal Declaration of Human Rights , the SDGs, the AUÕs Agenda 2063 and to the 

UNESCO Convention on the Protection and Promotion of the Diversity of Cultural 

Expressions it showed that there are globally binding , ethical and legal commitments 

made by countries that support working with cult ure , especially at a local level. Part 

two showed that  changes in the global economic system created an overemp hasis on 

a specific form of economic growth over and above soc ial, environmental and cultural 

rights. This has also impacted much  of cultural pol icy .  The four cases studies of 

processes quoted  Ð the Rome Charter, the UCLG Agenda 21 for Culture, the Creative 

and Cultural Spaces Project  and the Cultural Value Project Ð all respond to a scenario 

in which culture Õs social justice roles have become sub verted to economic values.  

They make  a call to return to a public good mandate , and show the why and how this 

can be done effectively.  They highlight the importan ce of rethinking  the nature of 

cultural infrastructure in a place Ð ensuring it meets the ne eds of people beyond 

Ôhard Õ (capital / property / space) infrastructure to include Ôsoft Õ people related 

dimensions (operational  logistics , networks) and importantly , strong participatory 

governance features (frameworks, policies, process, pr otocols) at al l levels.  An 

important aspect of these proposals is the recognition th at  the  right to culture goes 

beyond promoting the needs of government or practitione rs but need s to serve a  

range of  publics as well .  They underline the point that  cultural strategies for change 

must be rooted in the realities of all residents and  shaped by their needs and 

involvement .  

The proposals which appear the end of this section therefore  focus on policies, 

strategies and processes that further cultural righ ts and participation for all. These 

include (amongst others) :  

¥! the emphasis on participatory governance  (at all levels) in the 

development, implementation and monitoring of cultur al policies and 

strategies;  
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¥! the resourcing to enable participation ; a shift to government being 

more facilitative  and supportive of co -creation approaches;   

¥! explicit, written local cultural policies, strategies and proto cols ; the 

establishment of local cultural councils ;  

¥! evidence - based planning  supported with participatory research; 

protections to both tangible and intangible heritage ;  

¥! increased number of cultural spaces in localities  through innovative 

means; and lastly (and most importantly) open approaches to culture  

which include all citizens and residents of places wi thout d iscrimination.  

The list above also ha s significant implication s for the training of officials and for how 

local government works innovatively within its legislative frameworks.  

In the next part, the issues related to culture and democracy specific to the South 

African context will be explored.  The challenges to  developing a broad local cultural 

infrastructure, potentially stymied by the lack of an appropriate governance system , 

wi ll be explored.  The case for improving this situation  will be made with 

recommenda tions from existing research on local cultural gover nance.  The section  

will end with some good practi ces emerging from the South African municipal context 

for working wit h culture, looking at cases from several provinces to show how 

change can happen.  

 
!  
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Part 2  

Culture and 

Democracy in South 

African Localities.  
!  
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How can South African local government work better with culture for 

democracy ?  Are the recommendations in Part 1 in line with Sout h AfricaÕs existing 

policy frameworks and if so, how?  What aspects are b eing developed, and what not? 

In this part, we will explore the issues, opportunit ies and challenges.  We find that 

the South Afr ican policy framework is well in line with what is needed at an 

international level.  South Africa is a signatory on important conventions and its 

national policy framework (notably the National Develop ment Plan and new urban 

policies) are all in support o f participatory governance, human development, socio -

cultural infrastructure and the recognition of human an d cultural rights.  Some local 

municipalities working with culture are very explicit abou t the connection of culture 

to democracy and development.  

However, we recognise that there is a big gap between  a general recognition of 

cultureÕs value and attempts by the state to incorporat e this belief into local policy 

and practice.  The chief challenges are the in effective implementation of local 

cultural p olicy imperatives (in terms of planning, participatory gove rnance and 

practise) and the  lack of integrated governance . As we show later, these 

challenges are compounded by the lack of explicit local cultural policy (and 

guidelines for these nationally ), an d the lack of any research and 

development to advance the work.   The extensive work needed to transform the 

post -Apartheid environment at local level, to improve bas ic living conditions and 

promote dignified well -being for all who live here Ð citizens and migrants - appears to 

be a barrier to working with culture in municipalities,  rather than an important tool in 

the urban toolkit.  

In this part we look first at the notion of culture for change in South African 

municipalities, the national policy environmen t to support such work, what the 

obstacles are preventing using culture at a local level, and how some municipalities 

are working with culture despite these challenges. T hereafter we look at the two 

main opportunities for enabling a shift towards a South A frican Charter for Local 

Cultural Governance Ð the Revised White Paper for Arts Culture and Heritage an d 

the District Development Plan. Finally, we conclude wit h recommendations that may 

further shape such a charter.   
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Culture for Change in South African 

Localities   

In 1994, South AfricaÕs move away from a segregated,  unequal country where the 

majority were denied the voting or other opportunitie s, towards a free society, was a 

moment of great optimism and possibility.  Much has changed for the better, but the 

country still faces significant challenges.  It is a de eply unequal society where 

poverty and unemployment are high, where education, he alth, housing, safety, 

access to basic services (water, energy, waste manageme nt), transport, roads are 

not available to all.  These multiple challenges, legac ies of the past, have created 

structural problems that have effectively led to two sta rkly different realities. South 

Africa is acknowledged as the most unequal society o n the  planet.  This reality can 

be seen first -hand in urban settlements and in the economy. The country al so faces 

deep crises of its own making, including corruption, nepo tism and the mis -

management of resources.  Culture, with its deep connectio n to meaning m aking and 

its ability to modify behaviours and inculcate positive valu es, has been seen as one 

element that can help improve the countryÕs possibilities  for change, from the ground 

up 37 .  As we saw in Part 1, there is a powerful set of r easons to work with culture, for  

a better, more inclusive and sustainable country.    

After the  democratic change in 1994, Culture's potent ial importance for society was 

strongly touted in the country's 8#934&(,69(%34*'47*<#)#"3=>#4(*?,3$,'>>#  (RDP), with  

South African cultural workers and others adding thei r voices.  Culture was seen to 

have productive possibilities: for healing the wounds of A partheid; building social 

cohesion in a divided society and pride in the new coun try; co mmunity building at 

local levels; constructing a new South African image.   

At the same time a strong emphasis on citizen partic ipation in the governance of 

South Africa emerged.  This built on the Freedom Charter of 1955  which promised 

that Ôthe people shall govern.Õ The values of active ci tizenship and participatory 

governance have remained a strong feature in national  and urban policy frameworks 

and plans such as the National De velopment Plan 2030 and the Integrated Urban 

                                         

37  See Pieterse (2006) Building with ruins and dreams: Some thoughts on rea lising integrated urban 
development in South Africa through crisis  
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Development Plan (amongst others).  Participatory go vernance can thus be seen as a 

cultural value shift favoured by the new South Africa Ð replacing the culture of 

exclusion, hate and violence with the positive cultural values of inclusion, unity and 

mutual care.   

South AfricaÕs cultural policy has emphasised the imp ortance of its role in the 

transformation process.  Pre -2000 (especially during the period of  the Truth and 

Reconciliation Commission  ), the arts were connected with healing trauma.  There 

was much optimism in these early days about cultureÕ s potential, as well as many 

powerful, new, national cultural outputs.   

Culture has helped enhance the nation's image through  a range of creative forms, by 

virtue of a dynamic, diverse cultural se ctor with much youthful energy, with added 

impetus in the age of the internet.  This has been booste d by new artistic content 

which has also gained international attention and lo cal buy -in.   

But to what extent has culture played a role in furt hering democ racy at a local level, 

as we saw in Part 1?  Are South Africans able to partici pate in the cultural life of their 

choice?  We will show that the potential of culture as a  source of human 

empowerment for ordinary people, has been frustrated, ev en though, as  we will see 

below, the national policy environment enables it.  

 
FROM A CULTURE OF EX CLUSION TO A CULTURE  OF 
INCLUSION: THE NATIO NAL POLICY ENVIRONMENT 
SUPPORTING LOCAL CUL TURAL GOVERNANCE  

 

The National Development Plan: Guiding the Long -Term Cultural Vis io n of 

addressing ApartheidÕs Legacies and Furthering Inclusive  Development.  

Culture as a source of human empowerment and democra tic possibility find 

expression in a range of policy documents, most notably  the National 

Development Plan 2030 (NDP),  where con cepts such as Social Cohesion  and 

Capabilities speak to cultural concerns such as diversity, non -racialism, belonging 

and human empowerment.   
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The NDP,  developed in 2013,  is South Africa's 

primary long - term plan  (till 2030). It is a multi -

sectoral plan meant to guide all government 

departmentÕs policies, strategies and plans.  ItÕs a 

central point of reference for all strategic planning .  

It also serves as a blueprint for civil society and 

business, to encourage them to assist in the goal 

of eliminating poverty and reducing inequality.  

The plan is geared towards growing an 

inclusive economy in the country drawing on 

the energies of its people, and building their 

capabiliti es to do so, while enhancing the 

capacity of the state by promoting leadership and par tnerships throughout 

society.   These ideas are embedded in the diagram above with i ts cycle of 

development (see figure  9 ) and its gears that speak to empowering citizens,  the 

state and leadership in society.   

The NDP derives its authority from the South 

African Constitution  the ultimate legislative 

document for the South African  state and its 

people  (see figure 10) .  Its preamble is 

strongly rooted in culture and 

democracy  Ð promoting a nation built on 

diversity moving beyond its divisive 

past, rooted in freedom, justice, unity 

and openness.   Its first chapter is a cultural 

one, presenting the anthem, flag, and a 

recognition of its diverse language with the 

primacy of citizens Ð their rights and 

responsibilities - as central.  For these 

reasons we see a strong emphasis on culture 

for democracy in the national policy 

environment.  

 

 

Figure 10 : Preamble to the South 
African Constitution (1996)  

Figure 9: The NDP Cycle of 
Development  
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The NDP also references the plans of national department s including that of DSAC  

"Arts and culture open powerful spaces for debate ab out 

where a society finds itself and where it is goingÉ. The 

countryÕs  rich cultural legacy and the creativity of its 

people mean that South Africa can offer unique stories , 

voices and products to the world. In addition, artis tic 

endeavour and expression can foster values, facilitate 

healing and restore national pride ." NDP p.26   
 

The NDP emphasises these elements by speaking of uniting South Africa around the 

constitution to provide Ò a vision of a united, prosperous, non - racial and non -

sexist society; a country that belongs to all who live in it,  united in its 

diversity ," wh ile recognising that the country is still hobbled by the  divisions of the 

past in achieving broader goals.  It recognises that global experiences show "unity 

and social cohesion are necessary to meet social and eco nomic objectives" giving 

responsibility to  "the state to reverse the effects of apartheid, in a context where all 

citizens feel part of the country and its programmes".  Social cohesion is strongly 

connected in the NDP to the elimination of racialism in  the country. The NDP 

therefore recognises th e ways in which culture has shaped the country in 

the past, can be seen as part of its heritage, and so adva nces the idea that 

addressing diversity linked to opportunity creation f or those marginalised is 

vital to change processes.  

The NDP, by recognising the challenge of addressing heritages that emerged o ut of 

Apartheid, with its implications for limiting social  cohesion, and pointing to the 

importance of non - racialism and non -sexism as a preferred value orientation for 

change, is identifying a critical s hift from a culture of exclusion to one of 

inclusion .  It emphasizes creating conditions (including relevant 

infrastructure), skills and opportunity linked to strong democratic value s. To 

make these a reality, leadership building and support for participation  are 

highlighted. These are useful hooks for this study as they resonate to earlier global 

findings on cultural participation. Culture is recogniz ed therefore for how it led to 

negative values and inequities in the past.  Culture is drawn on a gain as a way to 

build more positive values and visions as proposed in the  constitution.  By initiating 

dialogues, acknowledging suppressed heritages, using story - telling for 
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healing, for visioning better, united futures, a value shift towards a better 

fut ure is thus proposed through culture.   This is at the heart of social cohesion.  

Another way the NDP focusses on change is drawing on  the notion of capabilities .  

This idea (introduced earlier in part 1) proposes that people needed to be 

enabled with the capacities  and abilities  to achieve specific actio ns .  This 

sense is found in developmental contexts and goes beyond the rights or freedoms to 

do something. It encompasses an empowerment function.  The NDP offers several 

ways to enable people to live "the l ives to which they aspire" and argues it is the role 

of the state , civil society  and business to ensure this happens.  These include 

enabling political freedoms and human rights, providin g social opportunities, 

furthering open societies with a "culture of accountability" and facilities for 

consumption, exchange and production. In this way the ND P, with its strong values -

based approach, supports the idea of creating opportunity for empoweri ng 

citizens, residents and communities to further democra cy, with roo ts in 

culture and shifting values .   It is these ideas of empowerment that can be fou nd 

in urban strategies and frameworks, as we will see next .   

 

Active Communities and Urban Change: The District De velopment Model 

(DDM) and The Integrated Urban Developme nt Framework (IUDF)  

CultureÕs role in urban change is strongly rooted in the UN Sustainable Development 

Goals (SDGs) 38 , as well as being in the UN Habitat programme  and the New Urban 

Agenda - South Africa has been stro ngly active in all of them.  The countryÕs own 

central policy framework, supporting inclusive, urban tr ansformation, is driven by 

COGTA.  The two primary documents underpinning this work, which align  to the 

NDP, are The District Development Model (DDM)  and The Integrated Urban 

Development Framework (IUDF) .  The D DM is more Ôregionally focussedÕ than the 

older ÔgranularÕ IUDF with both supporting and complement ing each other in respect 

to local government.   They both explore the ramifications of increased urba nization, 

and the potentials this offers for transforming the c ountry.    

                                         

38  See Goal 11 (inclusive, safe, resilient and sustainable  cities) to further the realisation  of better human 
settlements, and in particular 11.4 ,   Also see goal 4.7 (education) as well as Goals 5 ( gender), 8 
(economy), 10 (sustainable tourism) & 16 (social cohesion)  
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The IUDF Ð Active Empowered Communities and Socio - Cultural 

Infrastructure  

The IUDF (see figure 11) is important for this study a s it emphasises the goals of 

inclusion and access to social and economic services, opportunities and ch oices; 

and effective participatory governance as a way to address spatial 

integration.  One of its 9 levers stress  integrated development, with a strong 

emphasis on the ability of residents to Òparticipate in  urban lifeÓ.  This happens 

across the board Ð economic, social, political, environmental and also cu ltural Ð 

leading to the achievement of goals and visions.  

 

  

 

Figure 11 : T he Approach of the Integrated Urban Development Framework  (IUDF)  
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It is in policy lever 7  that culture is most strongly acknowledged, with the re cognition 

of  the importance of empowered , active  communities  to participatory 

government.   It recognizes that humans are profoundly cultural beings and that 

acknowledging and working with diversity, respect, e quality in opportunity, and 

participation of all in urban life is key to stability , justice and growth.   

 

ÒCities cannot succeed without the energy and inve stment 

of their citizens. In fact, the very power of cities s tems 

from their unique capacity to bring together a critical 

mass of social and cultural diversity. This concepti on of 

democratic citizenship, at the core of the Ôactive 

citizenshipÕ agenda advocated by the NDP, empowers 

communities to shape and contribute to the development 

of spaces and will transform the quality of urban life .Ó 
IUDF Policy lever 7: Empowered Active Communities  

 
 

Lever 7 has recommendations which resonate with glob al thinking on cultural 

participation. These include ideas around:    

forums/exchanges , skills and opportunities to grow human capabilities , co -

production mechanisms , access to infrastructure/facilities a nd 

strengthened community organisations.   

The ideas relevant for this study draw on this lever;  

¥! A strong emphasis on diversity and inclusion recognizing the 
importance of knowledge sharing, respect, and engagement of all in 
civic processes .   
While it emph asizes citizenship,  it recognizes  the importance of migrant 
communities for bringing new knowledge and it makes a call for a broader 
notion of Ò active communitiesÓ . 
 

¥! A call for Òpublic infrastructure and facilities [which] sh ould create 
conditions for peop le to have a sense of belongingÓ .  It proposes 
investments into cultural and social infrastructure which promote Òmixing of 
different groupsÓ allowing for Òfamilies and individuals from different cultures, 
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races and genders to interactÓ.  This is the most direct mention of cultural 
infrastructure.   
 

¥! The importance given to empowering communities through community 
building skills, civic awareness and leadership  in the places they live.  
 

¥! The need to facilitate structured ongoing cross sectoral collaboration  
between Òpublic and private stakeholders (from grassroots thinkers 
to city officials)Ó to learn from each other and work  on planning 
solutions  Ð recognizing that different backgrounds, expertise and societal 
positions can improve governance solutions.  Th is is a similar concept to 
ÔUrban LabsÕ, identified earlier.  

 

The District Development Model and Integrated Govern ance  

The DDM supports the IUDF on participation by active , responsible, justice, 

oriented residents in the development of cities and tow ns.  It frames this 

around the notion of engaged  Integrated Governance  (between different spheres 

of the state, business and civil society).  

The DDM is a response to an earlier COGTA Back to Basics  report  ana lysing  local 

governmentÕs lack of delivery.  It notes the ÔsiloÕ mentality within and between 

spheres of government and proposes a more integrated workin g approach between 

these spheres described as " One District, One Budget and One Plan ." The approach 

of fers the view that Òplanning and spending across the three spheres of 

government are integrated and aligned and that each district or metro plan  

is developed with the interests and input of communities taken into account  

upfront. " The approach demands "gov ernment operating in unison focusing on the 

municipal district and metropolitan spaces as the impact are as of joint planning, 

budgeting and implementation" for higher performance, acc ountability and impact.  

It aims to address employment, better living con ditions, and improved education 

outcomes (amongst others).   The DDM works to ensure all levels of government 

work better with each other in a clear, systematic, u nified way .  

 
 
 

!  
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A Commitment to Culture  

The NDP and the two urban policy frameworks show a commi tment to culture in the 

following four ways providing a strong and discrete role fo r culture at a local level.    

¥! Social Cohesion.  The NDP recognizes that  diversity, non - racialism and non -

sexism are key elements of civic life.  It understands that the  legacy of 

apartheid needs to be informed by other histories and memories and in this 

way allow South Africans to live together in more eq uitably.  This calls for a 

clearly articulated programme.   

#

¥! Human  Empowerment.  Programmes that build human capabilities are 

central to community empowerment. ##It requires work that engages with 

cultural value systems, knowledge and wisdom of individu als and 

communities in order for them to be more active citizen s/reside nts.  

#

¥! Participatory Governance  Ð the engagement of residents in civic life is seen 

as central to how places are collectively built. This  suggests that processes 

and tools for ensuring participatory engagement are vital , including those that 

allow all voic es to be heard. It also requires greater integration betw een 

different spheres of government.  

#

¥! Social and Cultural Infrastructure at a local level is identified as significant 

for democracy and participation Ð with such facilities physically close to, 

accessible for and having relevance to local communities.  #

The policy framework around development, democracy and transf ormation at a local 

level is therefore strongly aligned to ideas of culture as  ways of life introduced in the 

first part.  It emphasizes c ulture less in its narrow interpretation as arts or h eritage 

promotion, but sees it as part of value shifting and n otes the importance of spaces 

and support to make this possible.   

In the next section we explore which challenges are preventing these ideas getting 

the kinds of traction they need at a national level.  

!  
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The Challenges o f Working w ith 

Culture in S A Localities  

For culture to become an important feature of urban po licy, i t needs to be accepted, 

understood and its function capacitated at a local level .  The use of culture requires a 

long -term view as change processes working with culture a re slow and incremental. 

Belief systems and support networks do not change ea sily and require several years 

of consistent incremental work.  

However, there are  several obstacles to culture being worked with at a local  

level effectively in South Africa.  

 

1. ! Culture as an unfunded mandate   

 
South African municipalities maintain that culture is  not a constitutional role of local 

government - as seen in Part B of Schedule 4 and Part B of Schedule  5 - and regard 

it as an Ôunfunded mandateÕ. They argue that they can only act if responsibilities a re 

delegated to them, from other spheres, and only with a dequate resources (as is the 

case with libraries).  

Municipalities argue they are challenged in the effective delivery of basic 

services , by deep inequality, injustice, violence and poverty , in addit ion to which 

they face  complex  legislation  Ð namely the MMFA and Municipal Systems Act 39 .  At 

the same time there are looming challenges around clim ate change - increased 

droughts, floods, food insecurity - as well as the socio -economic fallout around Covid  

which municipalities are trying to contend with.  CO GTAÕs Back to Basics  report 

confirms this difficulty is compounded by ongoing audit chall enges for  most 

municipalities, as well as frequent  cases of maladministrati on or corruption. Taking 

on a li ttle understood and unfunded mandate as culture is thu s a step too far.  

                                         

39  See Consolidating Developmental Local Government: Lessons from the South African Experience  (2008) 
Edited by Van Donk, Swilling, Pieterse, Parnell.  
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Because of this culture is not a significant compone nt of municipal 

strategies.  Municipalities have instead taken on culture because  they inherited  

apartheid built cultural facilities or monuments and h ave management 

responsibilities, or in respect of its other constitutional mandates . Value may be 

seen in terms of:  

¥! Local economic development and/or tourism.   In several instances 

larger metros have set up film offices, supported festivals/ events, or sup port 

(usually) existing museums, crafts, art spaces and h eritage sites as part of a 

tourism mandate.  

 

¥! Public space upgrade and/or urban regeneration . Some municipalities 

have invested money into publ ic art for beautification, as well as for 

memorialisation. In a few rare instances new cultural in frastructure has been 

developed.  These have either been under the rubric of in itiating property 

development to increase the rates base, as part of a t ourism strategy, as 

ways to complement housing developments or as part o f rapid transport 

systems (as has been common in several Metros).    

 

¥! Community or social development.  Arts crafts and design as well as 

different performing arts related training programmes for youth have been 

supported as ways of engaging or empowering youth - usually to keep them 

off the streets, away from gangsterism, crime and/or s ubstance abuse.  

 

¥! Social cohesion . This is usually done in the form of workshops/prog rammes 

and, more often, larger scale events 40 .   

There is often limited attention given to culture, as a result, with capacity for cultural 

functions under resourced.   

                                         

40  See Minty (2020) Towards a Redefined Approach and Mandate f or Community Arts Centre Ecosystem 
Development. A  major  critique by cultural groupings is that Òsocial c ohesionÓ events are wasteful one offs, 
either to spend budgets quickly, or /and  to bolster a political leader, rather than of value.  
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However legal scholars Du Plessis and Rautenbach (201 0) 41  debunk the unfunded 

mandate argument.  They argue that the transformational mandate of Local 

Government  is explicit in the constitution. Chapter 7 (Section 152. i) emphasizes 

participatory democracy and the engagement of active citi zens which the researchers 

argue is directly linked to cultural change 42 .  Furthe r culture is encouraged by a 

range of local legislation (including heritage legislation ), national policies 

and strategies and international conventions . 

The role of culture at a local government level itÕs sugg ested, is different to that of 

culture at a n ational and provincial level  

At the national level the emphasis is on supporting the national patrimony of 

South Africa and its expressive potential a role fulfilled by  the Department of 

Sports Arts and Culture (DSAC) who work  to ensure  Òequitable access, 

development and excellence at all levels of participati on and to harness the socio -

economic contributions that can create a better life for all South Africans.Ó  DSAC 

emphasises libraries, language policy, national symbol s (place names,  heraldry etc), 

heritage (museums, archives, monuments, etc), arts (vis ual, performing, literary, 

community), creative and cultural industries (film, desig n, crafts, fashion, 

multimedia), and international co -operation.  It also has a strong focus on 

incen tivising the growth of creative industries. Through d eclared cultural 

institutions 43 , DSAC provides offers resources aimed at nation bui lding. However, 

while some of these institutions provide an importan t role in supporting artistic 

excellence throughout t he country, the national institutions do not cover the whol e 

countryÕs needs for space (there is for example only 5 th eatres in major metros).   

Du Plessis and Rautenbach (2010) point out that firs tly, the unfunded mandate 

argument is a myth and secondly, that emphasis at the local level is centrally 

about residents, citizens, diversity, belonging and p lacemaking which can 

                                         

41  See Du Plessis & Rautenbach (2010) Legal P erspectives on the Role of Culture in Sustainable 
Development . 

42  See Du Plessis & Rautenbach (2010) and Sitas (2020) Cultural policy and just cities in Africa  

43  Cultural Institutions Act 119 of 1998  
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only happen through the kinds of empowerment and thinking  proposed by the NDP 

and various urban policy work.    

2. ! Culture is poorly integr ated across spheres of government and within 

institutions  

A significant challenge in furthering culture at a l ocal level is lack of integrated 
governance.   By this we mean integration across spheres of govern ment, within a 
sphere of government (e.g., a sp ecific municipality or a national department), as wel l 
as partnership with civil society.  The latter may refe r to   civic bodies, CBOs, NGOs, 
academia, independent cultural groups and the private b usiness sector.  For the 
state to succeed, especially at a  local level, co -production or at the very least 
partnerships, are vital. Without clear interconnecti on, culture, which is often a cross 
cutting element, is ineffectively utilised. Attempts at building community arts centres 
(1996 -2004 ) throughout the cou ntry to promote participation in cultural life, close to 
communities, was conceived as an integrated programme invo lving all spheres of 
government and communities . Hagg (2010) 44  has shown that lack of integrated 
governance played a central role in the failu re.  

DSAC does not have a strong regional footprint outsi de of its flagship cultural 
institutions because Ôcultural affairsÕ is a provincial com petency, a delegated 
responsibility from national government.  While all pro vinces provide a range of 
regional cu ltural services, they are hampered by the vastness of t he country, are 
limited in capacity (finances and skills related to loca l concerns 45) and therefore 
cannot address each of their municipalityÕs needs directl y.  In addition, since more 
property is owned by local government, there is an expe ctation from DSAC and 
provinces that local government play a supportive role  in cultural development.   This 
expectation first emerged when there were attempts to build  community arts 
centres.  

Most of the land on which CAC centres were built were owned  by local government 
and there was an expectation that, once built, their d evelopment, management and 

                                         

44  Hagg (2010) The state and community arts centres in a society in  transformation: The South African 
case . 

45  Correspondence with Liezl Jansen @**Deputy Director: Arts Development Unit , WCG Cultural Affairs 
(2020). *
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main tenance Ð including staffing and programming costs - would be carried by 
municipalities.  However, funding was not provided to municipalities who declared 
culture to be an Ôunfunded mandateÕ. Most of these  centres subsequently fell into 
ruin due to mismana gement and/or lack of maintenance.  

In an attempt to address the problem, the DSAC commissioned a range of 

documents and processes and worked closely with the Fla nders Government to find 

solutions.  This included the development of draft a policy document.  However, 

these efforts were hampered by several hurdles:  

¥! DSACÕs limited capacity  (limited staff and funding) in the function which dea ls with 

local cultural policy work to function strategically and fac ilitatively with local 

government and independent act ors,  

¥! DSACÕs inability to legally compel local government to take on roles emanating 

from national policy,  

¥! The lack of competencies, skills and resources at a local level  to develop and 

take on cultural functions,  

¥! The complex nature of procurement (especia lly) at a local government level  

which makes innovation difficult for officials who ar e unable or unwilling to make 

shifts 46 ,  

¥! The continual changes in political leadership  (which makes follow through difficult  

 The DSAC has, instead, shifted its strategy a way from building centres to funding 

programmes, in partnership with provinces and community cultural groupings. 

Cultural groups are encouraged to set up provincial arts and culture and community 

arts networks to work more effectively in partnership  with g overnment. DSACÕs work 

is now providing grants to networks and organisations via pro vincial culture 

departments, distributing around R16 million annually. To address ongoing issues 

around skills development, programming and integrated g overnance, it initia ted a 

three -year programme (2018 -2021) which focussed on four provinces 47 .  Extensive 

work was done in Mpumalanga, Limpopo, Free State and Northern Cape in 

partnership with the independent Sibikwa Arts centre.   

                                         

46  See for example BŽnit -Gbaffou, Claire (2018) Why Is Co -management of Parks Not Working in 
Johannesburg?  

47  Minty (2020)  
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Since the budget is relatively small, and sin ce DSAC lacks an Ôurban lensÕ for its work  

(ie. is less active with non -culture specific departments ) , local government has, on 

the whole, not come to the table. The innovations DSAC has attempted to introduce, 

therefore, have not addressed the core challe nges noted above.  

Integration within municipal departments is also hin dered because their cultural 

functions often sit in different departments, branches and/or directorates w ithout 

much interaction between them, except maybe for specific pr ojects.  

¥! Libraries  are often a separate area of management as a result of cond itional 

grants and provincial relationships, making it hard to integrate a library or 

convince a technically trained librarian to think beyo nd book loans.  Yet 

libraries, as was shown in part 1, can be an important underused resource for 

activating cultural participation.  

 

¥! Heritage  can sit under urban/town planning related functions or  economic 

development where it is often used instrumentally in narrow ways.   

o! Under urban/town planning i ts functions are often supportive to 

heritage legislation working with provincial heritage dep artments 

around heritage restoration/conservation and permits. Th ese are 

fundamentally tangible heritage related issues in resp ect to 

landscapes, architecture, mo numents and sites 48 .   

o! It can also be placed under economic development see n as a resource 

for tourism, and there is a strong chance that cultureÕs d evelopmental 

values will be subsumed under a ÔtourismÕ mindset (a s we show later). 

Working with intangible h eritage in a sustainable and ethical way 

requires innovation, critical thinking skills and lead ership. To be 

sustainable and ethical means building tourism strategie s based on 

peopleÕs realities rather than planned from above by o fficials and/or 

                                         

48  National Heritage Council A ct 11 of 1999; the National Heritage Resources Act 25 of  1999  
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consultant s49 .   

 

¥! Film  is often placed under economic development or in an exter nal film office.  

Since film draws on and finances many other related creative forms Ð 

performance, visual, photography, writing, fashion e tc., lack of integration 

can reduce the potentia l to build film support into broader creative industry 

growth strategies.   

 

¥! Cultural facilities may be maintained under property functions creating th e 

Ôsilo effectÕ which intensifies maintenance or manage ment challenges, as well 

as making it difficult to  lease out spaces for cultural rather than for 

commercial use 50  

As a result of this lack of integration, traditional , cultural governance areas Ð arts, 

heritage, creative industries Ð cannot be optimised at the local municipal level.  

Instead, they are most  often reduced to Ôyouth developmentÕ or one -off events.  The 

lack of integration also impacts on cultures mobilisation for broader 

developmental ends  e.g., in social strategies (health, addiction, ECD, rec reation), 

urban/town planning (placemaking, urban research), safety and others . 

Lastly, as Hagg (2010) showed, and confirmed by the work of international bodies, 

as shown in Part 1, integrated governance requires engaging with and 

understanding local communities Ð it is an area where the South African sta te, is 

especially weak 51 . What is understood as supporting a cultural life i s defined and 

determined by local administrations, its politicians an d officials and not via evidence -

based needs assessments of its people. There is as a result a lack of openness and 

possibilities are restricted.  

 

                                         

49  See Balfour, B. Fortunato, M.W.P. Alter, T.R. (2018). The creative fire: An interactional framework for 
rural arts -based development .  

50  This was noted in Shukuma Mzansi 3 (2020)  

51  See Cogta: Back to Basics (2016)  
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3. ! Local cultural policies are largely non - existent at a municipal level.  

The researcher Nawa (2012) noted that cultural policie s are largely non -existent at a 

local level. Only Cape Town has a cultural policy, while Joh ann esburg has specific 

policies in public art and heritage. Since, as we saw earlier, many municipalities draw 

on culture despite, paradoxically declaring it an unfund ed mandate, policy is made 

ÔimplicitlyÕ according to Nawa, bringing a range of c hallenges.  

Without ÔexplicitÕ written policy, developed and monito red in a participatory manner 

with affected stakeholders, culture commonly becomes  anything the person/s 

mobilising it decides it should be 52 .  Such Ôimplicit' cultural policy leads to:   

¥! Political Inte rference.   Decisions are either made by political leaders for 

electioneering or to buy patronage or get driven by the sp ecific value 

orientation of a particular political figure or responsible offic ial (e.g., 

preferring one cultural form over others).  

 

¥! Ne gative influence by officials . How policy is understood by officials and 

implemented (or not) is important as officials have significant  powers, both 

active and passive.  

 

¥! Power driven by charismatic stakeholders .  External stakeholders with 

Ôloud voicesÕ can shift resources in their direction based on how t hey influence 

politicians and officials.  Their cause may be valid, bu t it leads to negative 

outcomes for other projects.   

 

¥! Strategic mobilisation of culture in urban policy is fr ustrated.  Without 

clearly articulating a use of culture at a municipal level, its potential for 

working with non -cultural dimensions such as health, human settlements, 

security etc, does not get shaped, supported or advanced .    

 

                                         

52  See Nawa (2012): Municipal Cultural Policy and Development in South Afri ca.  A study of the City of 
Tshwane Metropolitan Municipality   
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¥! Lack of clear oversight . When cultur e is not explicitly identified it gets lost 

in the broader work of a municipality and therefore gets les s chance of 

oversight or evaluation.  

For these reasons, ÔexplicitÕ local cultural policy is essential, a s it defines the 

meaning of culture for a munici pality, why it is important, how it will be 

mobilised, what resources (financial and human) are a llocated to it and 

provides the potential for planning and for monitoring/reviewing the work 

done.   Ideally, it defines the objectives that a municipali ty hope s to achieve, aligned 

with the Integrated Development Plan (IDP).    

4. ! Culture is often not included in IDPs or is given on ly a fleeting 

mention based on weak evidence.  

Our research shows culture is poorly represented in IDPs across the cou ntry Ð 

an indicat or of its lack of importance and understanding as an urban policy 

tool.  Of the ones that responded, only eThekwini has a sig nificant focus on culture in 

its IDP (as we will show later).  

The IDP is an important docum ent in a municipality.  It is the single, inclusive and 

strategic ÔsuperÕ plan which links, integrates and coord inates plans and considers 

proposals for the development of the municipality.  It is meant to consider the 

existing conditions and problems and resources available for development. It aligns 

the resources and capacity of the municipality with imp lementation. It serves as an 

overall framework for development which co -ordinates the work of local government 

with other spheres. Its legislated aim is t o improve the quality of life for all the 

people living in an area.  Each municipal council is l egally required to adopt one, 

after the start of its elected term. As a result, it is a tool towards medium term 

outcomes 53 , and all short term, one -year plan Service Delivery and Budget 

Implementation Plans (SDBIPs 54) are required to respond to it.  

                                         

53   Municipalities are required legally to set a three year Me dium Term Revenue and Expenditure 
Framework (MTREF) .The MTREF sets  out  indicative  revenue and  projected  ex penditure for the  budget 
year , plus  two outer  financial  years  which respond to an IDP.  

54  ÒThe development, implementation and monitoring of a Service Delivery and Budget Implementation 
Plan (SDBIP) is a requirement of the Munic ipal Finance Management Act, (MFMA) (Act No. 56 of 2003) . 
The SDBIP is the management and implementation tool which sets in -year information, e.g. quarterly 
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If the outcomes from the mobilization of culture are  not indicated in the IDP, it is left 

to short term output -based planning, which has significant challenges, acco rding to 

researcher Walker (2018) 55 . As Dinath (2014) 56  shows,  SDBIPs create an incentive 

for officials to do one year focussed outputs - based planning (part of a broader 

performance management system which Dinath sees as bl unting innovation as much 

as it t ries to drive  compliance)  Short term -planning may be good for officials and 

politicians to show immediate results Ð such reports/images of events, workshops, 

happy children and youth, artists being creative etc. Ð but they do not support the 

kinds of lon g- term thinking, clear outcomes and sustainable impacts  needed for 

long -term cultural development work.  

Walker shows that a better approach 

is where policies set long - term 

impacts and medium -term outcomes 

are set in plans (such as IDPs).  

Short term one -year deliverables 

(such as SDBIPs) should then 

respond to the policy and the 

outcomes -based  plan. If policies and 

IDPs are informed by evidence, and 

stakeholders have participated in the 

development of those processes, it 

then follows that SDBIPs should 

work towards achieving them. This 

                                         

service delivery and monthly budget targets, and links each service delivery output to the budget o f the 
Municipality. It provides credible management informati on and a detailed plan how the Municipality will 
provide services, and which inputs and financial resourc es should be used, It is the mechanism that 
ensures that the IDP and Budget are aligned. I t is an expression of the objectives of the municipality  in 
quantifiable outcomes that will be implemented by the admi nistration for the financial period. It includes 
the service delivery targets and performance indicators  for each quarter, which is linked  to the 
performance agreements of senior management. It theref ore facilitates oversight over financial and 
nonfinancial performance of the municipality. The SDBIP also assists the executive, council and the 
community in their respective oversight responsib ilities since it serves as an implementation and 
monitoring tool. Ó (see source ) 

55  Walker  et al  (2018) Towards a framework for measuring local government r eturn on investment in arts 
and cultural development  

56  Dinath (2014) Between Fixity and Flux: Grappling with Transience a nd Perman ence in the Inner City   

Figure 12 : Towards a framework for measuring local government r eturn 
on investment in arts and cultural development (Walker  et al 2018).  
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should therefore be the guideline for officials in d evelopi ng SDBIPs.  Walker proposes 

outcome -based planning as central to evaluation for local gove rnments work in 

cultural development (see figure 1 2)  

Without policy or IDP imperatives, SDBIPs for culture at a local level ar e 

often developed solely by officials wi thout outcomes and impacts in mind.  

Instead, they are based on the knowledge, experience  and interests of 

officials, limited by the legislated format of an SDBIP , with its links to 

performance management.  In the cultural functions there is a tendency amo ngst 

some officials to act as creative directors in their wor k on outputs, delivered without 

close attention to needs and contexts (since long ter m impact -orientated policies do 

not exist). This creates an additional challenge - it can lead to government 

competing with independent cultural entities, rather than playing a facilitative role.  

Relying on short term planning also means decisions are driven by political 

instructions, rather than being led by the needs on th e ground.  

The lack of such systematic approaches to cultural planning are also due to 

the fact that evidence - based needs assessments, mapping, planning and 

impact assessments are not required by law , according to Sitas et al (2020) 57 .  

These are also relatively new sets of methodologies 58 , which  South Africa has been 

slow in adopting, in large part due to the low value placed on culture in urban policy 

work.   

5. ! The implementation of effective hard and soft cultur al infrastructure 

is a significant enduring challenge at a municipal level  

Research s hows that the development of cultural facilities at a neighborhoo d 

level, and the use of participatory governance in the management of such  

facilities as well as in broader municipal wide poli cy making and oversight is 

extremely poor .  This is an area whic h is the result of the lack of policy, IDP 

inclusion and a reflection of the lack of understanding of culture at a local level.  

                                         

57  Sitas et al  (2020) Cultural Mapping, Planning and Impact Assessment for Susta inable and Just Urban 
Development  

58  Partal & Dunphy (2016). Cultural impact assessment: a systematic literature review of current methods 

and practice arou nd the world    And also  É.  
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Much of the research has looked especially at cultur al facility making. This is also an 

important area to examine because, as w e saw earlier, the IUDF and the NDP 

recognize the importance of cultural spaces for democra cy, transformation and 

inclusion.   

a. ! Cultural Facilities at a Neighborhood Level  

Much of the research on culture at a local level has  focussed on the challenges 

rela ted to the provision of hard cultural infrastructure or  cultural facilities  in post -

apartheid South Africa.  These may include museums (natu ral or local history), 

heritage sites (parks, monuments, memorials), arts ce ntres (performing arts centres, 

visual a rt galleries, community arts centres, creative hubs and  maker spaces), 

libraries, multipurpose centres (MPCs, Recreational facil ities, halls etc.), or a 

combination of these.   

Cultural facilities in South Africa were, during the  Apartheid era, geared main ly 

around white communities - often provided by national government, and occasionally 

at the discretion of local government 59 .  Post 1994, the South African government 

began to address cultural infrastructure outside these p reviously white only areas 

(some of which now serve new black residents). The significantly la rger black 

population meant that to service a broader area with cu ltural spaces would 

necessarily be challenging.   

Research into such facilities has looked at Community Arts Centres 60 , Heritage 

Spaces 61  and Libraries 62 .  The research shows that while there have been a n umber 

of successful libraries built, there have been a number  of challenges around new arts 

and museum infrastructure post -Apartheid.  The challenges have often resulted from 

                                         

59  Nationally major performing arts centres  were built in four major cities, while national museums or 
heritage sites were established in several cities or t owns.  Local municipalities also occasionally invested i n 
cultural facilities - such as local history museums, art galleries and theatres.  An  extensive library network 
was also provided.  

60  Hagg (2010), Minty (2020)  

61  Dubin (2009) Mounting Queen Victoria: Curating Cultural Change;   Roux (2018) A House for Dead 
People: Memory and Spatial Transformation in Red Locatio n  

62  Stilwell (2016)  Publ ic Libraries and Social Inclusion: An  Update from South Afric a  
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inapprop riate projects for contexts and needs, resulting from top - down 

planning and ineffective long - term operational planning and budgeting. 

However, all cultural facilities in South Africa, inc luding libraries, face the same 

challenges in terms of capacity and m anagement.  There is sufficient anecdotal 

evidence backed up by media reports that suggest munici pal cultural facilities are not 

being well managed or made accessible.   

Common challenges around cultural facilities are:  

¥! Poor planning, development and management by municip alities  

o! Unrealistic assumptions made about intergovernmental  

responsibilities, cross subsidy models and tourist i nterests,  

o! Budgets provided for capital costs but not for ongoi ng running costs 

(programmin g or maintenance),  

o! Poorly managed facilities without sufficient budgets  for staffing, and 

capacity building of staff 63 ,  

o! Procurement, leasing and partnership development is difficult as a 

result of the MMFA 64   

 

¥! Lack of engagement from locals in the planning , development, and 

ongoing management of spaces.  Without genuine needs assessments and 

other evidence to plan spaces in a participatory manner th e following 

challenges emerge:  

o! Ineffective spaces for community needs,  

o! Opening hours do not accommodate users,   

o! Poorly located (often complicated by poor/no public transport)  

o! Lack of ownership by locals as a result of the above .  Because 

communities face significant challenges related to ho using, safety 

                                         

63  Some cultural centres are not managed at all Ð as our informant for Thulamela Municipality indicated  
small municipalities may provide only a cleaner or othe r basic maintenance , meaning that  those using the 
space may exclude others since no systems have been set up.  

64  Municipal Mangers note that addressing maintenance and operat ing needs via the supply chain process 
is slow, more expensive than directly from the market and c an be ineffectivel y done. Ongoing cultural 
eventing/programmes often need urgent repairs for the space t o be functional Ð eg. leaks or broken toilets 
will affect schedules.  Facility officers also describ e long waits for basic needs such as toilet paper or 
station ery .  
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basic services socio -economic, health and other human needs, the 

establishment of cultural facilities needs to integrate w ith broader 

plans.  Without a sense of community ownership for c ultural 

infrastructure, there can be a rejection of such space s and at even 

serious vandalism. 65   

 

¥! Hesitancy to provide municipal pr operty for independent cultural 

projects on long term leases.   At Shukuma Mzansi 3, cultural workers 

noted a refusal/inability to provide long term leases for unoccupied state -

owned spaces and/or no provision for such spaces atÕ peppe r cornÕ rents.  

There is often little recourse made available from outside th e state to 

question/appeal this.   

International research shows that success is achieved when demand and supply 

side planning consider  the actual needs, contexts and capabilities of the 

immediate and e xtended ecosystem of the proposed cultural infrastru cture.  

When the hard and the soft elements are planned from the outset, and the long -term 

running of spaces budgeted for several years in advanc e, there is successful, 

sustainable cultural infrastructure 66 .  Further, as the example of the CCSP initiative in  

Part 1 shows and research in South Africa has confir med 67 , simply providing state 

owned properties can make a significant difference to facilitating cultural 

participation.  

The lack of participatory engagement with local stakeholde rs, poor engagement with 

local needs and conditions, as well as challenges in ach ieving effective cultural 

facilities at a neighbourhood level is mirrored, and compou nded by the lack of 

participator y engagement at a municipal level.    

                                         

65  Lor (2013 ) Burning Libraries for the People: Questions and Chal lenges for the Library Profession in SA   

66  See Evans (2009)  

67  See It  Starts with a Heartbeat  (2016)  
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b. ! Cultural Councils: Participatory Governance at a loca l level  

South African municipalities have been weak at drivin g participatory democracy, 

especially in the cultural sector.  The international exp erience, in Part 1,  emphasises 

strong participation in the policy process, from inceptio n through to evaluation.   

Improving participatory, cultural governance was cen tral to the Flanders CAC 

initiative with DSAC on local cultural policy. In  the CAC development programme, 

networks were encouraged in each province with the hope  that formal relationships 

would be set up with municipalities later.  While CA C networks exist in most 

provinces, recent research suggests most relationships  between provinces and CAC 

networks have coll apsed or become strained 68 .  Attempts to get such CAC forums to 

also function as local cultural councils have not been s uccessful.  

There are several reasons why CAC forums cannot function i deally as local vehicles 

even though these may be very important st akeholders in such localised councils. 

CAC Forums are made up of cultural workers who identi fy as community arts 

workers based throughout a province rather than a br oader set of stakeholders in a 

smaller geographic area. As the draft DSAC policy on arts and cultural centres  

suggests CACs as a category is not sufficiently inclusi ve of the variety of cultural 

cen tres in places (heritage, libraries, media, private ar ts spaces and others) and 

such forums function, as a result, for a very specific inter est group .  Further, as 

indicated in Part 1, it is essential that cultural forms go beyond full - time  arts 

and heritage stakeholder interests, but also include b roader community 

interests around cultural life.  

At present, most advocacy by cultural groups tends t o be of an informal nature and 

are ill equipped to deal with government bureaucracy.  

ÔPublicsÕ can be co-opted onto Ward Committees. These are, however, for narrow  

geographic areas, and are dependent on the ward councillor  being open to having a 

culture representative.  There are invariably power dynam ics which prevent 

participation. The public is  allowed to attend portfolio committees, but cannot mak e 

agenda suggestions. Councils can also withhold docume nts and keep meetings 

                                         

68  See Minty (2020)  
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closed. Informal cultural advocacy is therefore difficult if politicians and/or officials do 

not make provisions for such in puts. For these reasons,  which impact negatively 

on informality in cultural governance,  more formalised cultural councils are 

vital.  

South Africa did have one example of a cultural counc il at a local level.   An attempt 

was made in the first Cape Town mun icipality between 1996 -2000 when an 

innovative and potentially far - reaching experiment in working with culture for 

participatory place making was piloted by the then ANC run  government 69 .  The first 

Director for Culture in Cape Town, Delecia Forbes, ha d bee n in exile in London, 

where she worked in a local municipality, as a cultu ral practitioner, and brought with 

her a highly participatory approach to the development  of the countryÕs first local 

cultural policy. An evidence -based planning process led to the development of a local 

Ôcultural councilÕ made up of a range of stakeholder s (all key best practices 

mentioned in Part 1).  Culture was also utilised throughout the city as a form of t wo -

way communication with citizens, as part of participa tory governance practices, 

through what was called the ÔCommunity Liaison UnitÕ. The cultural council and policy 

were shut down in the new Cape Town Unicity in 200 0 prior to the MMFA coming into 

operation  (2003) .  This case shows that culture can be used in innov ative way s to 

build active citizenship, if championed and supported b y senior leaders Ð it was done 

before, it can be done again Ð and much can be learnt from it.  

We need to understand what legislative changes may be needed to work 

with  the MMFA 56 (2003) and Muni cipal Systems Act  32  (2000), to enable 

cultural councils to be set up.  

Whatever the nature of these councils may be, internatio nal best practice, as well as 

the IUDF, recognises that citizens need to be capaci tated - with relevant skills and  

financially supported, albeit at a modest level, to cover their co st s70  - in order 

to effectively participate.  Engaging with local governm ent is time consuming and 

resource heavy.  It requires a level of skill and com munication ability specific to the 

task; an underst anding of the roles of local government including a pa rticular 

                                         

69  This was prior to the city becoming a unicity and be fore the MMFA (2003)  

70  The 2005 UNESCO Convention (ratified by the South Af rican government) sets out clear guidelines for 
why and how the state needs  to resource civil society  
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municipalityÕs key strategies, structures and challenges; a n understanding of legal 

processes underpinning local government; as well as an a bility to manoeuvre in and 

influence politicians and/ or officials. There are no established training programmes  

for community -based activists to learn such skills, nor training for  officials or 

politicians to be facilitate such processes.    

 

 

Working with Culture at a Local Level 

in South Africa  

 

How are m unicipalities working with culture in South Africa toda y? What are the 

opportunities and challenges for making the link between c ulture and democracy?   

This section draws on existing research (peer reviewed an d commissioned) 71 , media 

reports and other data  sets 72  to understand issues of local cultural governance.  I n 

addition, new data was collected via a survey instrumen t which four municipalities 

responded to. There were two Metro municipalities whi ch responded (out of eight in 

the country) and two local m unicipalities (out of 226 local municipalities).  A write up 

of these municipalities together with additional researc h supplemented from recent 

legislated Integrated Development Plans (IDP), Spatial D evelopment Frameworks 

(SDF), analysis of municipal websi te material, and media reports can be found in 

Appendix 1.  A more detailed methodology for ways the  data was collected, how 

these were analysed and the limits of the study can be found in Appendix 2.   

!  

                                         

71  The small (albeit growing since the early 2000s) bod y of peer reviewed research from a range of 
different academic disciplines suggests culture at a loca l level is a growing area of interest.     

72  These datasets included inter views done by the researcher with various informants f or his postgraduate 
thesis on urban cultural governance focused on Johanne sburg, together with related interviews 
documented on the website creative city south towards t he study mentioned.  
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BRIEF SUMMARY OF FIN DINGS FROM T HE SURVEY  
 

eThekwin i Metro Municipality, Kwa Zulu - Natal  is the countryÕs third largest, and 

the provinceÕs largest city with a long running cultural  function.  The Libraries and 

Heritage department reports into the Parks, Recreation an d Culture Unit.  eThekwini 

is the only u rban centre which has given culture its own section i n the IDP - P lan 6  

calls for A Vibrant and Creative City Ð The Foundation for Sustainability and 

Social Cohesion .   

This IDP section is inspiring and powerful, giving strong  emphasis to the role of 

culture, creativity, diversity and heritage in building a n inclusive and sustainable city.  

This vision has support from its SDF which emphasises cultu reÕs importance in 

furt hering the cityÕs broader goals. The plan emphasizes  two key goals. Firstly, 

Òaccess and inclusivityÓ centres on the cultivation of  Òa sense of active 

citizenship " - "people" and their "social spaces" are seen as "key arc hitects of our 

future history", and  how they may "participate freely and authentically in building 

our city."  It recognises that a cityÕs "heritage is uniq ue and precious and is 

irredeemableÓ and linked to addressing Òsocial inequitiesÓ . This goal also focusses on 

well -being and the Òholis ticÓ ecosystems link between culture and the natural 

environment.  Secondly,  ÒSocial Infrastructure for Economic Participation and  

Socio ÐCultural Empowerment " is identified as a key goal.  The latter emphasizes 

heritage protection, creative industry incent ivization, facilities and empowerment 

(capability building).  Together the two programmes offer a powerful visionary 

message which speaks to the key elements of cultures link to  democracy, linking 

participatory citizenship to heritage, nature and social  sp ace making. It places a 

strong emphasis on infrastructure and on integration.   It also connects the work of 

the city around culture, heritage and governance to the  SDGs in ways proposed by 

UCLG Agenda 21 for Culture.  

The unit has an extensive selection of  #)$*#!+,%-,+'!.-/"0*1-!%"0-%  and  libraries under 

its management, runs a range of programmes, and suppor ts several events, projects 

as well as some cultural institutions, primarily nationa l governmentÕs ÔThe 

PlayhouseÕ. The eThekwini case shows that a powerful  argument can be made for 

cul ture at a municipal level, one that recognises culture s values for active citizenship, 

for addressing divisions and building social cohesion, for e nhancing public life as well 
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as ensuri ng socio -cultural infrastructure, economic growth and creative jo bs. (See 

page  105 ) 

 

Johannesburg Metro Municipality, Gauteng is South AfricaÕs economic and 

media hub and its largest city, based in the populous and  politically powerful 

Gauteng province. As an independent mapping study of t he city shows, it is rich with 

public  and private cultural assets. It has the longest establish ed formal cultural 

department in the country.  The Arts, Culture and Heri tage unit reports into the 

Community Development Department (CDD) which includes units for libraries, 

sport/recreation as wel l as facilities enhancement.  

Culture does appear, but is not significantly profil ed in its IDP.  However, the AC&H 

annual business plan (2020/21) , shows a strong understanding of the link between 

culture and democracy, drawing on the NDP, especially aro und  social cohesion and 

capability building.  This identifies the promotion of access to the departme ntÕs 

facilities with the long -term view of "improving the quality of life of reside nts" as a 

key goal. It is linked to a city commitment to support "w ell -being through compact, 

integrated and livable urban form and spaces" emphasise d in the spatial 

development framework, and the AC&H plan is to ensure  citizens are able to 

"participate in the cityÕs social, economic, cultural  and sporting activities" in social 

and cultural infrastructure within integrated human settle ments.  Its goal is that this 

can "enable and celebrate diversity in Joburg, providi ng opportunities for different 

classes, races and ethnicities to be part of a healthy and  active public culture."  This 

is supported by an extensive facilities portfolio (museums,  heritage sites, libraries, 

art galleries, arts centres and performing arts spaces) , the Arts Alive festival and a 

host of other programmes.   

The most interesting aspect of the broader Commun ity Development Department is 

its understanding of what the national focus on social cohe sion means and how it 

relates it to all its units.  It sees its role as pro viding influential interventions 

"designed to impact positively on the development of  common  values and civic 

culture; creatively addressing inequalities and exclusionsÉ[ to] be achieved by 

promoting intellectual, cultural and sporting participat ion, and striving for 

excellence.".  It regards its programmes therefore as "reco gnizing and building u p 

peopleÕs innate potentials and capabilities, enabling  them to define their direction, 

and participate in the process of change through coll ective actions for their well -
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being and lifelong learning."  It recognizes that it needs to impact on the challenge s 

of poverty, exclusion, inequality, and violence (in part icular gender -based violence) 

through building capabilities.  (See pages  109)  

 

Both Metros manage cities with long and powerful his tories of cultural production and 

are rich with cultural assets.  T hey are extensively staffed (especially in its facili ties), 

and while Johannesburg has a relatively low budget wit h little grant funding, 

eThekwini has a significantly higher budget. Johannesb urg has an extensive creative 

and cultural industries sector, mu ch of it run independently and/or commercially. 

eThekwini has a powerful music industry and its design ation, i n 2016, as a UNESCO 

Creative City of Literature ,  offered opportunities to link its storytelling to production 

and  output.  The two cases above offer a strong set of way s to conceive of culture at 

a local level in terms of planning.  

However, plans are no guarantee of effective delivery .  There are strong critiques of 

both cities from media reports (raised by its non -profit sectors) and in peer reviewed 

research, which signal significant implementation fla ws. The benefits of a cultural 

approach in text are not matched by supporting cultural  ecosystems.  

 

Thulamela Local Municipality, Limpopo, is a northern municipality  in an 

important district of the province.  It has   considerable  and powerful cultural 

heritage assets - tangible (cultural and natural) and intangible (tradit ional arts and 

crafts with a specific contribution to the countryÕs indige nous knowledge systems , as 

well as important contemporary creative expression).  The municipality attaches 

importance to its facilities, but r its ÔhardÕ infrastru cture is rendered ineffective by the 

low emphasis placed on ÔsoftÕ infrastructure. Its cultura l function, located in  the 

division of Sports, Arts, Culture and Education, report s into the Community Services 

department, and is small and under -capacitated.  Its IDP and SDF recognise the 

importance of culture for tourism, but it is not clear f rom the documents that it 

under stands the richness of its assets, nor its potential  for improving the lives of its 

people. Related research and anecdotal evidence show th at the municipality is not 

unusual in not recognising and acting on its very rich cultura l assets, so it is a useful 

case to look at in brief for general learnings. (See page  114)  
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The Ratlou Local Municipality, North West is a largely rural municipality with 

extensive and growing poverty challenges. The municipa lityÕs work in culture sits 

between the more dominant local economic function (r eporting into the town 

planning department) Ð who wish to draw on heritage to boost t he cityÕs weak fiscus 

by promoting tourism - and its community development function Ð which manages 

its small set of cultural facilities. This case illustra tes a belief in cultureÕs economic 

development possibilities, but does not indicate wheth er the city  recognises cultureÕs 

potential to build human capabilities. Since a very hi gh proportion of South Africans 

live in such impoverished rural areas or commute between th em, it is an important 

case to acknowledge, as it forces us to question how cultu re can b e mobilised in such 

contexts.  Unfortunately, this example does not provide   sufficient information about 

programmes, challenges and opportunities in cultures, n or does the IDP and SDF.  

(See page 117).  

The survey and study, though small and difficult to base generalisations on, 

(especially in respect to the rural Ratlou municipal ity) was a useful exercise.  One 

thing is common to all cases - an emphasis on hard vs soft infrastructure.  There is 

some question whether robust cultural infrastructure ( beyond buildings) is being 

conceived for long term enablement of participatory cultu ral governance, as a 

catalyst for transformation and sustainable inclusive dev elopment.  None of the 

municipalities provided any material to show the actual imp act of their work, so we 

cannot make a judgement on whether their work is necessarily  successful.  In some 

cases, we have access to critiques that suggest implementation  challenges exist.  

This reflects a general problem of implementation in the delivery of services by the 

South African state, especially at a local level, due t o a wide range of governance 

factors, so this is expected 73 .  Nonetheless, there are some good practices, we have  

noted.  

The survey confirmed some of the problems identified by the  literature on the fie ld - 

how culture is being mobilised at a local level Ð and the challenges which stem from 

the low value and influence culture has at most municip al levels , even within 

powerful wealthier metros. Each lack explicitly formulated cultural governance 

                                         

73  See Cogta  (2016) Back to Basics  
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approache s which are participatory and evidence driven. These examples show what 

needs to be improved and how, and underline the importanc e of ongoing research.  

In the following section, we introduce two salient e merging themes and also propose 

a mechanism for fur ther improvements.   

 

How t o Improve Local Cultural 

Governance at t he Municipal Level  

  
As we showed above, progress in local cultural polic y is hampered by a number of 

factors.  How does one improve the situation and who shoul d be the main champion 

in addressing the problem of integration?   

For those who only understand culture in its narro wer sense Ð as the governance of 

arts, heritage and libraries in a technocratic manner - there is a tendency to see the 

National Department of Sports, Arts, Culture (DSAC)  as the key agency dealing 

with integration of culture, across all spheres of g overnm ent, as well as with local 

communities.  

As we showed above, for DSAC to address local cultura l governance is an unrealistic 

expectation.   DSAC does not have the legal muscle to co mpel local government, 

lacks the financial resources (with only R16m alloca ted to working at a local level), 

human capacity (only two people are allocated to the r ole) and  it has limited 

leadership knowledge in the area. 74   The latter is due also to the fact that the area 

dealing with local cultural concerns is primarily focu sed on what is called Community 

Arts, a relatively narrow segment  of cultural work,  with a very particular history and 

set of dynamics.  It is for these reasons, recommendations (draft local arts and 

culture centres policy)  were made to create a more inclusive role for DSAC i n the 

area by emphasizing local arts and culture centres, but this initiative failed.  It was 

rejected by DSAC, despite lobbying from the Community  Arts sector. This is because 

                                         

74  See Hagg (2010), Minty (2020) and a proposed  local cultural policy framework  commissioned by the 
DSAC from M Sirayi thro ugh the Flanders process which has not seen traction.  
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many of the challenges around local cultural governan ce, as is common in other 

international contexts, is easily dominated by arts fund ing demands, rather than 

broader c oncerns for better, more inclusive, sustainable placemak ing.   

The arts sector needs to be supported but it is commonly dri ven by supply, not 

demand, concerns (as we showed in Part 1).  There is s ome question as to whether it 

is able to fully respond to th e specific needs of communities 75 .  It is also uncertain to 

what extent the sector understands the concerns of p lacemaking beyond 

aesthetic/performative aspects.  

For culture to meet the demands of the challenges fac ed by South African 

communities Ð human e mpowerment, improved well -being, inclusive social cohesion, 

socio -economic advances and increased civic  awareness - an urban/local lens on 

cultural policy and a cultural lens to urban policy is needed, according to researcher 

Nancy Duxbury 76 . This suggests that in addition  to work on Community Arts, the 

DSAC has to expand its local cultural governance wor k beyond occasional forays with 

international partners, driven by its lack of capacity 77 .  

For these reasons the efforts by the Shukuma Mzansi  to bring the cultural and urban 

role players together is important.  There are two pro cesses that offer significant 

opportunity to build the project of a SA Charter  for Local Cultural Governance .  

The first is the Revised White Paper on Arts, Culture and Heritage approved 

by cabinet in 2020  (RWP) which provides the first major policy support f or culture 

at a local level and is an opportunity for a new change  agenda. Support to local 

cultural governance support is heralded in several sections.   In Chapter 5 , the role of 

culture in economic growth at a local level, municipaliti es role in providing property 

for cultural ends and protections for cultural businesses a re proposed.  In Chapter 

                                         

75  See Minty 2020  

76  Nancy Duxbury (2014) Cultural Governance in Sustainable Cities  

77  Besides its work with the Government of Flanders around furthering the communi ty arts elem ents , 
DSAC has welcomed international consultants from the United Kingdom working with culture to give 
feedback on how culture can improve urban spaces .  The latter was part of a road show to further ideas 
around creative industries and creative cities whi ch went around the world Ð see Cohen (2015).  The  
Flanders relationship was longer and with a more con sistent knowledge sharing result ing  in significant 
funding, policy proposals .  

 



 

94  

8.2 (p65), the Òdifferent leversÓ of culture at local l evel are identif ied.  CultureÕs 

developmental role with local government is Òencoura gedÓ, including the formulation 

of relevant policies.  

The second is the work of COGTA via its District Development Model (DDM)  for 

ensuring integrated action across spheres and levels of government. DDM provides 

an opportunity for practical implementation and experiment ation between 

major role players. It adopts a strong urban policy Ôle nsÕ that also recognises the 

links between urban and rural.  If incorporated into an Urban Labs  approach 

(described earlier), significant learning can be gain ed. It may provide opportunities 

for DSAC, COGTA, provincial cultural and education departme nts, as well as different 

departments in municipalities, to work together. A proje ct, conceived at a national 

level, with relevant research input and oversight to make it a reality, can help 

sharpen thinking and test practical solutions, to augmen t the RWPÕs inputs. An 

experimental space cannot address all the challenges, due  to attitudinal challenges 

at a local le vel, where cultures value at a municipal level is less stro ngly recognised 

but it would be a practical step towards l changing soc iety for the better, place by 

place.   

The RWP and the DDM therefore open a door for greate r engagement. To ensure 

these opportunities are seized, greater capacitation is  required within DSAC itself, a 

long overdue change within the national sphere.  Capacit ation is also needed within 

at least one of the urban policy partners, to bring the  urban lens to the cultural one.  

These s hifts are needed to ensure greater and consistent strate gic work to facilitate 

change in local government, working with departments alrea dy supporting culture.   

Shukuma Mzansi  and its emphasis on building dialogue between relevant  

stakeholders therefore provides impetus to advance this age nda at a 

strategic time.   

Much needs to happen at a local level.  Next, we must  make recommendations to 

advance the agenda for the partners of the dialogue which can be explored at a 

national level.  This includes ongoing research leading to practical tools and 

templates, relevant legislation and support for capaci ty building of officials and civil 

society.  Integrated action by national cultu ral and urban state stakeholders, and an 

innovative approach to improving integration with local gov ernment and civic 

stakeholders can also play a critical role in overcoming some  of the challenges noted 

earlier. !  
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RECOMMENDATIONS FOR A SOUTH 

AFRICAN LOCAL  CULTURAL 

GOVERNANCE CHARTER  

  

Culture, we saw in Part 1, is both  a developmental end in itself, as well as a process 

for achieving development Ð what UNESCO calls a driver and enabler of 

development.  It is in other words, the end product ( a programme, e vent, a place, a 

product) as well as a process (a method for working wit h p eopleÕs values, beliefs and 

knowledges - part of a toolkit in societal change). Culture is multi -dimensional, with 

cross cutting potential. It has value, developmentally, in  respect  to economic, social, 

environmental as well as spatial concerns.  In order f or it to achieve its rightful  place 

in urban policy, it is important for its value to be recog nised.  

At a local level culture works at two scales .  Firstly, at the neighbourhood 

scale, close to communities, where socio -cultural infrastructure should be provided 

relevant to local needs.  Secondly, at the municipal scale,  where communities 

should be involved in the planning and oversight of c ultural policy which supports a 

vision of inclusive and sustainable places.  The recommendations t hat follow respond 

to both these scales.  

Recognising that policy alone is unable to bring abo ut the changes needed, we also 

argue for changes in the practice of working with cul ture at a local level.   Such 

practices include moving to more explicit, transparent  and evidence -based 

approaches to working.    

It is not possible for local governments by themselv es to bring about the changes 

needed and so we re -emphasise the need for champions at a national level, in both 

cultural and urban spheres, to play their role in brin ging about the shifts needed  

!  
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-@! Policy improvements are needed which should include new approaches, 
strategies and tools for local cultural governance.  These include:   
*

'@! Explicit local cultural policy clearly defining the roles and function s 
of culture at the municipal level .*

Explicit cultural policy determines the core definitions related to how 

culture is understood, the principles that define deci sion making, and 

impacts  hoped to be a chieved in the long term.  It should speak to 

international, national and local policy commitments.  In these ways it 

provides the guidance for medium term outcomes -based plans and resource 

allocation.  This informs planning for short term del iverables and  in so doing 

aids service delivery.  

A local cultural policy should be informed from below, in ways that 

support the constitution, as well as responding to the needs of local 

communities.  It should be informed by evidence about  their 

resources, opportunit ies and shaped by their cultural values .  Cultural 

rights are significant, but secondary to the kinds of  human rights explicit in 

the constitution such as gender equality and non - racialism.  There is thus a 

delicate balance in local cultural policy between  human rights, national 

responsibilities and local needs.  

Policies should anticipate the challenge of implemen tation, especially noting 

the challenge of delivery South Africa.  Thus, policies need to talk to, and 

influence, the development of protocols, pr ocess and legislation that 

help guide officials in the implementation of such a policy.  

 

2@! Participatory, evidence - based planning, mapping and impact 
assessments should inform policies, plans and processe s. *

Participatory evidence - based approaches should be mandatory.  As 

researchers show national legislation that builds on South Africa's heritage 
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legislation should be mobilised 78 . This can be extended beyond tangible 

heritage to include a stronger focus on intangible herita ge with its links to 

indigenous knowl edge systems, creativity and innovation.   

The SA - EU Dialogue: Cultural Mapping, Planning and Impact 

Assessment for Sustainable and Just Urban Developmen t, by the 

African Centre for Cities  (ACC)  produced in 2020, provides a set of 

recommendations which emphasise the importance and ap proaches to using 

evidence in planning and in setting long term impacts 79 .  

The study, based on research, emphasises the importance of in volving 

communities not simply  in policy development, but being part of 

understanding their conditions through participatory mapping 80 , and setting 

jointly the impacts they hope these will achieve.  T he study argues that such 

a process should inform policy as well as all plannin g.  It a rgues for a mixed -

methodology, drawing as needed on creativity, to produce  both quantitative 

and qualitative data on an ongoing basis.  Such a proces s should be cognisant 

and responsive to local contexts and power dynamics. The outcomes of such 

participato ry work should be transparently communicated and made available 

to stakeholders/citizens regularly.  

                                         

78  See also Du Plessis & Rautenbach (2010)  

79  Cultural impact assessments  (CIA) are similar to heritage impact assessments  (HIA) which are 
required by law in South Africa for developments.  They  take multiple forms but typically include 1) 
scoping  Ð understanding what aspect of culture is relevant in terms o f impact desired ; 2) baseli ne data 
collection / cultural mapping ; 3) impact identification and prediction; 4) impact significance determination; 
5) appropriate and effective mitigation  methods ; and 6) monitoring  and evaluation .  As with HIAÕ s, CIAÕs 
are done at the onset of plannin g process, and should also be done in a participatory manne r as part of a 
mapping exercise before policies and strategies are confirmed.  

80  Evidence based cultural mapping  is a methodological tool  which helps make visible cultural assets of 
a place Ð these  include tangible assets (places, institutions  etc.), intangible ones (networks /relationships,  
local stories, practices, memories, rituals, values etc .) as well as those that fall between ( festivals etc). 
Mapping can be done as a quantitative exercise (GIS  based, place based related profiles Ð such as 
demographics etc), and/or qualitatively (using interviews , creative methods such as drawings, songs, and 
much more).   
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Such a legislated approach to working with culture p laces the onus on DSAC 

and its partners to develop relevant legislation, toge ther with training and 

tool s relevant for their implementation.  

9@! IDPs should have a clear outcomes - based focus for cultureÕs 
mobilisation *

To ensure that the impacts explicit in cultural policy can be met, IDPs should 

clearly define the outcomes to be achieved.  The eThekw ini IDP shows how 

culture can be powerfully envisioned in achieving outcome s and should be 

emulated.  Such outcomes should also be made more expli cit and relate to 

what will be achieved in the medium term, based on s olid evidence.   

7@! Business planning needs to be impro ved with transparent short -
term planning furthering long term impacts defined in p olicy.  *

SDBIPs need to be informed by both policy and the ID P.  Outputs should 

respond to long term outcomes and made transparent and  available to 

stakeholders.   

e. ! Policies and plans ought to be subject to consistent and 
transparent monitoring and evaluation from within and ou tside 
the state . 

To address the challenges of delivery, more robust moni toring and evaluation 

both internally and externally are needed.   Monitoring  an d evaluation in the 

state should move from being largely internally driven - where oversight is via 

institutional assessments, portfolio committees and political le aders Ð to 

becoming more transparent and open to the public.  These should respond to 

a) impact indicators set in advance in policy, b) outco mes set by IDP to meet 

such impacts and c) outputs set in SDBIPs to meet IDP outc omes.   Written 

reports should be written and made publicly available  to all. This need for 

transparency is noted in SDG 16 wh ich calls for accountability and 

transparency.  M&E is best where cultural councils are in place to check 

against commitments, made through participatory process es.  

 

!  
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2. ! To build leadership to further culture at a local le vel, capacitation is 
required on various levels, in civil society, within local government, 
within DSAC and within national departments/entities working on urban 
policy  

  
A key shift towards a participatory evidence - based approach is the 

need for a mind - shift change amongst leaders in furthering a local 

cultural governance approach.   

In countries such as Canada and Australia, we showed  in part 1, specialised 

institu tes hav e emerged to provide ongoing training specific to their c ontexts.  

In these countries legislation has also emerged to e ntrench local cultural 

governance in urban policies Ð demanding for example that evidence based 

cultural mapping and planning is done at a local level.   

We also showed that, in other countries, there is an increased growth in 

the use of new technical tools and frameworks to suppor t the use of 

culture , with international bodies providing guidance for s uch tools etc.  

However, this must also  be met with support for leadership development.   

Facilitative leadership ought to be fostered with sof t skills such as 

negotiating, conflict resolution, partnership building and listening 

being prioritised.   They need to be able to make connections and b ring 

together networks /coalitions . New techniques such as participatory 

planning, mapping and impact assessments require skills dev elopment 

programmes for officials and civil society stakeholde rs.  Capacity building in 

terms of cultural facilities manageme nt is also vitally needed.  Since 

such education is not readily available, it may require partnerships 

between the National School of Government and several academic 

institutions.  

The specific context of South Africa also means that local cultural 

governan ce needs to be informed by academic debates which have  

real life relevance.  These include the debates around decolonisat ion, 

indigenous knowledge systems, intersectionality and anti - racism Ð 

key themes for a country like South Africa, facing its  own polit ical 

dilemmas and specific cultural intricacies .   
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3. ! A greater emphasis on supporting both hard and soft infrastructure for 

ensuring cultural participation is required.   

At a neighbourhood leve l  

¥! Accessible and well maintained municipal cultural fa cilitie s close to 

communities are needed  

¥! Partnerships favouring local community needs and inv olvement should 

be emphasised.   

¥! Capacity building for cultural centre managers to en sure such facilities 

meet the needs of communities is needed.  

¥! Opportunities for part nerships should be explored and facilitated.  The 

MFMA makes partnership complex, but committees such a s ÒFriends 

ofÓ are possible.  While these require effort to establish t hey have been 

shown to be more effective in the long run with the municipality 

pro viding services (such as maintenance) while the comm ittee deals 

with fundraising and programming.   

At a municipal level,  the concept of Cultural Councils should be utilised.   

Research should be initiated to establish how such a  mechanism can be 

brought to  fruition.  

4. ! Ongoing state funded research and development attenti on to specific 
issues around local cultural governance is required.   
 

&"! Research should go beyond the current creative indus tries 

approach driving the South African Cultural Observatory and in clude a 

greater emphasis on how culture builds democracy at a social and 

spatial level.   

#

!" ! Research could include the following:  

#

'"! legislative shifts to institutionalise cultural mapping, 

planning and impact assessments  building on existing 

legislation for heritage protection.   

#
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''"! studies on the state of cultural facilities at a local level  

are needed Ð arts, heritage, libraries and other - with 

recommendations that can be developed nationally and  adapted 

for local levels.  

#

'''"! systems to enhance local culture governance to create 

ease for officials to adopt cultural approaches Ð e.g., 

policy templates and easy to understand protocols, as well as 

templates to improve participatory governance.  

#

("! Lastly, we sugg ested the urban culture labs approach may be a useful  

way to experiment and innovate such approaches menti oned  especially 

through COGTA and the District Development Model.  By es tablishing 

experimental learning forums on local cultural governa nce between d ifferent 

departments Ð national/provincial/local as well as cultural/urban, toge ther with 

civil society - could create a way to test practical projects working w ith culture 

and democracy, inclusivity and transformation.  #

 

 

!  
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Conclusion  

 

In Parts 1 and 2,  we introduced the link between culture and democracy,  cultural 

participation and sustainable development and looked at  what best practice emerges 

from these interconnections.  We showed that there has b een a strong global 

resurgence in advocacy in this ar ea o f work, with many new techniques, tools and 

research, all justifying cultureÕs value beyond the pu rely economic one.  

In this section we looked at the policy environment in South Africa, especially the 

NDP, urban policy directions embedded in the IUDF a nd DDM, as well as the work 

done by DSAC in the area of local cultural governance.   It was argued that the policy 

environment supports the use of culture in democracy, to  promote active citizenship 

and participation.  What was missing was how to do it.   

Research on local cultural governance showed that there are good practices in the 

Metros, where culture has been utilised for many yea rs.  We also showed two 

examples which raise some challenges for smaller municipal ities, especially rural 

ones.  We showed that there were many challenges, the key one being the  

(mistaken) belief that culture is an unfunded mandat e. This shows the lack of 

understanding about cultures potential for addressing th e transformational needs of 

the country.   

Culture needs to be unde rstood as a critical part of urban policy - it goes beyond the 

management and promotion of arts, heritage, libraries, event promotion, urban 

regeneration and tourism. Equally, urban policy needs t o be better understood in the 

cultural policy sector. For cu ltural workers, culture at a local level is still seen as 

another avenue for arts funding.  Understanding that cu lture is not just about 

cultural workers but a right of all to define and work  with as they wish, means 

shifting to understanding what South Af rican localities and their citizens really need.  

We recognised the pressing need for champions to galv anise changes. The 

opportunity provided by DSACÕs Revised White Paper on A rts, Culture and Heritage 

and its work in the area over the years, gives the cau se incredible leverage.  But 

much practical work is needed and capacity is low at the DSAC, a significant risk for 

it as a champion now.  Champions also need to come from within civil society.  
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We provided a range of recommendations for changing th e ways in  which cultureÕs 

role could become more significant.  These included the following core ideas.  

Policy improvements are needed, with new policy appr oaches, strategies and tools. 

These include participatory, evidence -based planning, mapping and impact 

asses sments which are focused on the long term. Legislation  to support this is 

needed. An outcomes -based planning model should supersede output -based 

delivery.  The IDP must be understood as an outcome to wards longer term impacts.  

Policies and plans ought to b e subject to consistent and transparent monitoring and  

evaluation from within and outside the state.  

A greater emphasis on supporting both hard and soft infrastructure for ensuring 

cultural participation at a local level is required.  Thi s includes better  municipal 

cultural facilities and partnerships favouring local co mmunity needs.  At a municipal 

level, greater support for enabling participatory governance  through cultural councils 

and/or formal partnerships is required.    

To ensure consistent strategi c change, and the oversight thereof, capacitation is 

required on various levels, in civil society, within l ocal government and within DSAC. 

Facilitative leadership ought to be fostered and skil ls development programmes for 

officials and activists in local cultural governance developed.  

Importantly, ongoing state funded research and devel opment must pay attention to 

specific issues around local cultural governance.  This inc ludes legislation which 

institutionalises cultural mapping and impact assessments , st udies on the state of 

cultural facilities at a local level at a national leve l, and finally systems to enhance 

local culture governance to make it easy for officials to adopt culture sensitive 

approaches.  

Lastly, we suggested experimental and innovatory ap proaches including learning 

forums on local cultural governance between different depa rtments Ð which bring 

national/provincial/local as well as cultural/urban, to gether with civil society - to 

generate practical projects working with culture in f urthering  democracy, inclusivity 

and transformation.   

 

!  
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Appendix 1:  

Local Cultural Governance in South 

African Municipalities:  

Four Cases.  

 

 

ETHEKWINIÕS EXCEPTIO NAL INTEGRATED 
DEVELOPMENT PLAN SUP PORTING CULTURE  

eThekwini Municipality (also known as Durban) manages South Africa's third largest 

city . Established in 1824 , it now has  a population of over 3,44  m illion  people. Ethnic 

Zulus , wh o make up 51% of the city's demographics , are the dominant socio -political 

and cultural force in the provi nce, Kwa -Zulu Natal (KZN).  Their heritage forms a key 

part of the identity of the city. The city also has o ne of the highest concentrations of 

people of Indian descent outside  India , who make up 24% of the population (census 

2011) 81 . eThekwini has one of Africa's busiest ports , heavily influenc ing  its economy, 

together with manufacturing and domestic tourism. It has a strong sports and leisure 

reputation , underpinned by  tropical weather and beach culture. It is regarded  as an 

innovative city of music (jazz, traditional and contemporary ) and the University  of 

KZN hosts the Centre for Creative Arts  which manages several  major international 

festivals.  In 2016, the city became a UNESCO Creative City of Literature . 

The cultural functions of the municipality are primarily  located within  the -2.-34"5"!

6,5"$"7*#"089%!:*/3%'!;-$/-*0")5!*5<!=,#0,/-  Unit - a large and significant cluster in the  

Municipality.  The unit includ es three key departments - libraries and heritage; 

                                         

81  The presence of this demographic has also led to unr esolved tensions, fermented during pre -Apartheid 
days when Indians were set up as a buffer between whites  and blacks . In  the recent  unrest, these 
tensions exploded with disastrous consequences.    
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parks, leisure & cemeteries; and sports and recreatio n.  The unit deals with all its 

arts facilities, museums and  community halls as well as nature reserves.  The 

Libraries and Heritage Department has a section w hich deals with functional areas 

such as visual art/crafts (including the Durban Art G allery); arts and living cultures, 

performing arts, and libraries (whic h includes creative writing).  A strong portfolio of  

#)$*#!+,%-,+!*5<!.-/"0*1-!%"0-%  exist. There is also , since 2003,  a separate Durban Film 

Office , under the Department of Economic Developme nt , responsible for the 

promotion and development of the film industry in the city.  Its *Urban Planning 

function has emphasised public art opportunities and also i nitiated the city's draft 

cultural policy /0 @* 

eThekwini is the only city where culture has its  own separate section in the IDP, 

giving it a central role in urban development  under the heading: A Vibrant And 

Creative City Ð The Foundation For Sustainability And Social Cohesio n .  The 

main goal of Plan 6 is for "a city where people interact c reatively to stimulate 

economic growth, learning, sustainability, social coh esion and unity in diversity."  In 

terms of strateg y,  it covers two broad areas.   

First ly,  ÒAccess and InclusivityÓ includes t he key programme (6.1) focused on  

"cultivating a sense of active citizenship ".   

This centres on "people" and their "social spaces" as "th e key architects of our future 

history", and how they should Òparticipate freely and authentically in building our 

Cit y."  It recognises that a cityÕs "heritage is unique and  precious and is 

irredeemable. It helps us to define our diverse cultural identity and therefore lies at 

the heart of our spiritual well -being and has the potential to build our nation. Our 

heritage i s a space within which we celebrate our achievements since it  contributes 

to redressing our social inequities."   

A related programme (6.3) speaks to managing "environmental goods and 

ecosystem services" effectively .  This centres on environment as central  to 

wellbeing with its connection to natural and social -cultural environment.  There is a 

recognition that a more integrated approach is needed around resilience to the 

environmental challenges of climate change, food securit y and water security .  It 

                                         

82  See the MA research of Matthieu Maralack  on why this may have stalled.  
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propos es    to "connect all the necessary natural and cultural co mponents of this 

system into a holistic plan and a set of programmes to ens ure a healthy and 

holistically equitable future for all citizens of eTh ekwini."  These two programmes 

offer a powerful vis ionary message which speak to the key elements of culture s link 

to democracy, linking participatory citizenship to h eritage, nature and social  space 

making. It also connects the work of the city around cu lture, heritage and 

governance to the SDGs in ways p roposed by UCLG Agenda 21 for Culture.  

The second strategic focus area is about developing "Social Infrastructure for 

Economic Participation and Socio ÐCultural Empowerment ."  There are four 

parts to this , recognising  the features of Ôsoft Õ infrastructure - skills, growth 

opportunities and makes the link between facilities and programmes and memory:  

¥! (6.4) the creation of empowerment opportunities in Arts, Cultu re and 

Heritage . It suggests going beyond the creative arts, "to embr ace interact ive 

programmes hosted in libraries and other creative space s in the city that aim 

to facilitate economic empowerment for citizens in the broader economic 

context." In this way it connects its facilities to capabi lity building.  

 

¥! (6.5) a recognition of the need for " an environment that encourages 

economic activity for arts and culture " with the view of "promoting and 

providing opportunities for artists from various disc iplinary backgrounds" 

especially through partnerships.  Here the development of  markets an d 

cultural events are emphasised. Economic development, inve stment 

attraction, job creation and tourism are emphasised, wit h a link made to both 

"culture - led urban revitalization" as well as "community renewal s trategies".  

 

¥! "6.6) a recognition of Ò strategi c social infrastructure and legacy 

projectsÓ .  Here there is an emphasis on "facilities, assets and programmes 

that promote Art, Culture, Heritage and Recreation" toward s "nation building 

and social cohesion as well as the sharing of skills, k nowledge and 

experience."  

 

¥! "6.7) a recognition is made of heritageÕs "lasting spi ritual value" and it being a 

"reference to historical moments of the construction  of South African societyÉ 

since they are valuable, finite, non - renewable and irreplaceable they must be 

carefully managed to ensure their survival where they are located". This 
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argues for the importance of the preservation and management heritage 

assets , and the "moral responsibility [of society] to act a s trustee of the 

national heritage for succeeding gener ations" as well as government legal and 

political mandate to protect "natural and cultural arte facts as well as cultural 

landscapes".  

 

This powerful vision , drawing on culture , is an unusual one for a South African city to 

include in an IDP. It is highly commendable and eThekw ini demonstrates that 

officials have the potential to craft inspiring and forward - thinking vision statements 

that understand the power of culture for urban  change.  

This vision carries through in the cityÕs Spatial Developme nt Framework (SDF) which 

supports eThekwini MunicipalityÕs vision of becoming "AfricaÕ s most caring and 

liveable city by 2030, where all citizens live in harmony".   It defines a liveable city as 

"one where residents feel safe, socially connected in  an environmentally sustainable 

location with access to affordable housing, public transp ort, equal employment 

opportunities, health, community services, leisure and cul ture," calling these 

"esse ntial ingredients for a liveable community, needed to  promote health and 

wellbeing, build communities and support a sustainab le society".  In support of this 

vision, the SDF emphasises the importance of social infra structure.  Several capital 

projects (aro und R400  m illion  annually , over three  years) are budgeted . It also 

supports the cities ÔAccess Model Õ which was "developed to match the demand for 

facilities, based on population numbers and income and age  profiles, with the supply 

and capacity of faciliti es geographically." This supports international best p racti ce in 

linking vision to effective plan ning  and  measur ing  success.    

In addition to this strong support, in language and tenor, eThekwini also supports its  

PRC unit extremely well in terms of finan cing.  There is a relatively significant 

operating budget , of close to R240  m illion,  for operati ons , shared between its various 

departments.  

eThekwini has had several critiques from its cultural activists , who argue, that 

despite its powerful IDP and budget, most of its money is spent on high end events, 

and that funds committed to organisations have been re directed to such events as 

well as political ly  connected cultural bodies.  This has led to an unfortuna te situation 

of many near closures and precari ousness  for its rich ecos ystem, especially since 

Covid.  It is unfortunate because the city has a wea lth of long running non -profits 

who fulfil much of the duties of reaching citizens wh ere they live, as well as targeting 
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communities  of interest.  In addition, the city has not fol lowed through on the 

commitments it has made around being a Unesco Creative Ci ty. If these are indeed a 

true reflection, then the gap between the cityÕs visio n in its powerful and evocative 

IDP, with its delivery on the ground, needs to be cl osed.   

 

Leade rship.  

¥! Head of the Libraries and Heritage Department: Ernest Sho zi.   

  

 

JOHANNESBURG: A WELL - DEVELOPED ANNUAL 
BUSINESS PLAN FOR CU LTURE  

**
Johannesburg is the economic heart of South Africa a nd its biggest urban centre 

located in its most  economically and politically  powerful province, Gauteng.  It was 

established as of a gold mining settlement in 1886. The Metro is the centre of the 

media /broadcasting , fashion, performing arts and music industries, with a population 

of around 5,78  m illion  people.  It is the capital of the Gauteng province, w hich is the 

countryÕs political centre.  Although Gauteng is the sma llest of the provinces , it 

accounts for over  a quarter of the countryÕs population, hosts several m ajor 

educational institutions and i ncludes Tshwane, the centre of national government.  

The highly connected nature of the province (with road, rail and the countryÕs main 

airport hub) means citizens in Johannesburg and the rest of the province have a 

great deal of access to each  otherÕs institutions, as well as extensive global  access.  

A significant number of public/private higher educat ion and cultural institutions 

(museums, performing and visual arts centres, creati ve hubs, libraries) are easily  

accessib le.  The province is rich with her itage sites, hosts a multitude of events 

supported by (large and small) events spaces, as well as hostin g m ajor national 

culture and media bodies.  
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Figure 13 : Gregory & Rogerson (2018)  A Spatial Distribution of Creative Industries in Johannesburg  

Johannesburg is only Metro where a comprehensive study of the spatial organiz ation 

of cultural and creative enterprises has been done by i ndependent researchers 83  (see 

figure  13  above) .  They found that , unlike in the global north , where creative 

enterprises are usually located in inner city locations with  cheaper  rents , 

JohannesburgÕs cultural ecosystem , is highly spread out due to urban sprawl , with 

the majority in the affluent Northern suburbs. This is  due to the class - racial divides 

in the city, which relate also to safety concerns and prestige. This has given the 

Northern suburbs locational advantages , attracting  other like -minded high value 

earning , creative enterprises (tech, media based, design and contemp orary arts).  

Performing arts (theatre, music, dance), as well as "cultural sites and traditional 

cultural expressions" (broadly defined as arts, crafts and heritage) are more strongly 

located in t he inner city, and Soweto , where  the  majority black working classes  live.  

The Arts, Culture and Heritage (AC&H) Unit of the Cit y of Johannesburg Municipality 

(CoJ) was established in 1991, when the new city coun cil developed a globalization 

strate gy with the aim of using events to attract investmen ts and tourists.  It resulted 

in the establishment of the Newtown Cultural Precinct ( NCP) (which included the 

                                         

83  Gregory  & Rogerson (2018) Suburban creati vity: The geography of creative industries in Johannesb urg  
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building of Museum Afrika) in the inner city, as well as The Arts Alive Festival and 

The Johan nesburg Biennale.  The first AC&H director was Christoph er Till (91 -98), 

then director of the !3+'44#&26,$*A,(*1'""#,B - the city's oldest cultural facility 

(esta blished 1910).  From 1998 onwards, the now, AC&H unit,  shifted focus.  The 

NCP became a Johannesburg Development Agency (JDA) p roject and the Biennale 

was ended 84 .  There was a shift in capital investment (especial ly to Soweto) with the 

establishment of several major capital initiatives including the Hector Pet erson 

Museum and the Soweto Theatre.  There was a continue d focus on events including 

Arts Alive, the Johannesburg Carnival and support to  other high profile, often, one -

off local and international events (such as the World Culture Summit).  The unit 

influenced several urban regeneration, memorialization a nd heritage initiatives.  It 

developed policies on public art and heritage , amongst others,  and developed 

legislation for its cultural facilities.  A 1% levy for public art , linked to municipal 

capital work , was also established.  A separate municipal entity !326,$*5%(B*C+#'(,#& was 

set up and  now includes the Joburg , Soweto and Roodepoort Theatre s.   Grants and 

programme also continued, and,  like capital investments , have favored the South 

West servicing the cityÕs majority black population.  

The unit sits under  the Community Development Department, which  also  includes 

units for libraries, sport/recre ation as well as facilities enhancement (see figure  14 ).   

The latter unit ensures planning, development, refur bishment and upgrading of all 

facilities in the department. The AC&H business plan (20 20/21) identifies the 

promotion of access to the departmentÕ s facilities with the long - term view of 

"improving the quality of life of residents" as a key  goal. It is linked to a city 

commitment to support "well -being through compact, integrated and livable urban 

form and spaces" emphasised in the spatial developmen t framework (SDF). AC&H 

plan to ensure citizens are able to "participate in th e cityÕs social, economic, cultural 

and sporting activities" in social and cultural infr astructure within integrated human 

settlements.  The SDF has two proposals for the locatio n of such facilities Ð either 

around green infrastructure (such as parks) or around ac cessible and densely 

populated transport nodes. In this way the AC&H hopes i t "large stock of facilities", 

can be the basis of city infrastructure which can "enable and c elebrate diversity in 

                                         

84  See Shand (2011): A Cultural Precinct - Real or Imagined (MA Thesis: Wits)  
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Joburg, providing opportunities for different classe s, races and ethnicities to be part 

of a healthy and active public culture."   

  

 

Figure 14 : Organogram of the Community Development Department of the COJ  

 

The most interesting aspect of the Community Development De partment is its 

understanding of what the national focus on Ôsocial cohesionÕ means and how it 

relates this to its broader work.  It sees its role as providing influential interventions 

"designed t o impact positively on the development of common values and c ivic 

culture; creatively addressing inequalities and exclusionsÉ[ to] be achieved by 

promoting intellectual, cultural and sporting participat ion, and striving for 

excellence.".  It regards its pro grammes therefore as "recognizing and building up 

peopleÕs innate potentials and capabilities, enabling  them to define their direction, 

and participate in the process of change through coll ective actions for their well -

being and lifelong learning."  It rec ognizes that it needs to impact on the challenges 

of poverty, exclusion, inequality, and violence (especially  GBV) through building 

capabilities.   

The strongest focus in the IDP is in respect to youth Ð skills  development and the 

promotion of culture Ð to address, economic and social challenges such as th e deep 

challenge of substance abuse prevalent among young  people .  In these way s, safety, 

life - long learning, positive values and inclusivity are, amo ngst the key areas it hopes 

to influence.   

Participation, co -production and partnerships are identified as a key met hodology in 

its work , as is improving digital access. Its stated vision is to  achieve "a thriving 

community that is vibrant, knowledgeable and resilient ," and its  mission is to provide 
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"an enabling environment".  This , it notes , is a long -term  exercise whose 

"interventions mig ht not be felt within the shorter span."  

The AC&H unit's main work, within the broader departmentÕs focus, includes  the 

D4(#,4'(%34'"*A,(&*A"%)#*:#&(%)'" (seen as a key project), as well as on museums, galle rie s 

and heritage program me s. It sees its strengths as a "well experienced team workin g 

with the community which is active in arts culture an d heritage matters" with well -

used facilities as well as existing collaborations wit h civil society and government. 

There are 125 staff posts - most of whom are based in the various facilities. An 

interview suggests that capacity at the strategic , head office level is , however , 

stretched and that there are several ongoing human reso urce challenges with staff at 

the coal f ace85 . The unit's budget is R30  m illion , excluding staff costs - a relatively 

small budget for this major city,  and  is spread across all its  operational  areas.  The 

unitÕs stated challenges thus include limited budget and capacity.  It also has broader 

departmental challenges such as security and vandalism, poor maintenance, 

inequitabl e distribution of  facilities , inter -dependencies on other departments, 

unrealistic expectations of communities as well as obst ructi ons  to  building projects.   

Criti csof the cityÕs urban cultural policy, note challenges arou nd access to facilities, 

poor maintenance of these, an overemphasis on the so uth of the city in its cultu ral 

policy and a use of culture for urban regeneration with out protections to intangible 

heritages, including the black working -class experience (especially in the inner 

city) 86 . There are also significant challenges with the cou ntryÕs oldest cultural 

preci nct, Newtown, which has been severely d isadvantaged  by its placement in the 

economically and property development centric cluster o f the JDA and Johannesburg 

Property Company.     

Leadership.  

¥! The Director of the AC&H Unit; Vuyisile Mshudulu.   

¥! The MMC of Community Development: C llr Margret Arnolds.  

                                         

85  Intervie w with unnamed official from JohannesburgÕs AC&H Unit dated 2019  

86  See Pieterse & Gurney (2012).  Johannesburg: Investing in Cultural Economies or Publics   
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THE THULAMELA MUNICI PALITY: RICH CULTURA L 
ASSETS AND WEAK LOCA L CULTURAL GOVERNANC E.  

 

The Thulamela Local MunicipalityÕs strong cultural assets Ð tangible and intangible Ð 

creates significant opportunities to l ink culture to democracy and sustainable 

development.  It has not happened however.  This is a typical case in the South 

African context, and is useful for understanding how  the challenges can be turned 

into opportunities.    

Thulamela is in the far north of the Limpopo Province part of the  Vhembe District 

Municipality . The district  shares a boundary with The Kruger National Park, 

Zimbabwe, Mozambique and Botswana.  The a rea  is largely rural  and main economy 

comprises  agriculture and  mining.  It is ethnically Venda (67%) and Tsonga (25% ). 

It is the smallest municipality , by area,  of four in the district but has the second 

largest population (30 % ).  The name Thulamela is a ÔKaranga Õ word meaning Ôthe 

place of giving birth'. This relates to the heritage o f the area around it, which has 

roughly 300 archaeological sites related to sophistica ted settlements (including, 

goldsmithing and a stone fortress) which existed fro m 1250 -1 700 which are 

connected to the Mapungubwe Kingdom and Great Zimbabwe .  The area also has an 

interesting history of occupations over the centuries. The region is next to the 

Vhembe Biosphere Reserve, which includes the Kruger Park , the  Mapungubwe 

Cultural Landscape , (a national heritage site) and Soutpansberg , amongst others.  

The Biosphere is a UNESCO recognised site . The area therefore has significant 

international , natural and human heritage attached to it.    

The main town , Thohoyandou , established in 1977 , has around 70 000 people (11% 

of the total district municipal population). The town is th e largest urban area and 

seat of the Vhembe and Thulamela Municipalities.  It was  previously the capital of 

the Venda Bantustan.  Thohoyandou is a fast -growing  town and is home to  the 

University of Venda. The latter has a faculty of huma nities, social sciences and 

education wh ich teaches , amongst others , music, languages, media studies and 

indigenous knowledge systems. It also has an art gallery.   

This province of  Limpopo is known as a cultural hub which relates to the various 

heritages of the area - the tangible natural and cu ltural heritage mentioned above, 

but also the strong visual arts traditions of the are a.  This includes the  Venda (wood) 
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Sculpture Movement, as well as a strong crafts tradi tion.  As early as 1985, the 

independently run Ditike Arts and Crafts centre exist ed in the area during a time 

when crafts made up 75% of informal work.   I nternationally recognized sculptors 

such as Noria Mabaso  and  Avhashoni Mainganye came from this  part of Limpopo. A 

strong Ônature Õ connection with visual arts and spirituality emerged in  the province 

with these and other international renown artists .    There is also a rich indigenous 

music tradition (such  as Mbilamutondo) and a more contemporary music scene.  A 

strong poetry and literature tradition exists  around the Timbila Write rsÕ Village and 

its publishing initiative.  

The strength of the cultural offerings is not lost on th e Thulamela Municipality , 

especially  the value of its tangible cultural and natural herita ge to tourism (as seen 

in its SDF).  There is a Division of Sports, Arts, Culture and Education which deal s 

with the development and 

promotion of arts, culture 

and heritage, oversees 

libraries and is re sponsible 

for related municipal 

facilities.  The Division 

reports into the 

Community Services 

Department, wh ich  also 

oversees environment and 

parks , am ongst others (see 

figure 15 ) .  These cultural 

functions are not well 

capacitated.  There is a 

manager in the Division, 

and only 1 sports and 

recreation officer as well 

as general assistan ts  (cleaners).  Partnerships exist with amongst others t he 

"Vhembe Film Office, Ndima Arts Centre, Matongoni Mou ntain Studio, film makers 

and community theatre forums," thoug h these are seemingly  not formalized.  The 

university is not mentioned as a partner.   

There is a strong link made between heritage and touris m in the SDF.  However, the 

area of responsibility connecting heritage and tourism is under the local economic 

Figure 15 : Organogram of Thulamela Municipality's Community 
Services Department  
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development department, which appears to focus primarily  on the built environment , 

tourism development and promotion, with  no apparent connection to  intangible 

heritage or creativity (other than for marketing and low -level resource extraction).  

It is lik ely, considering the capacity constraints in the basic  cultural functions that , 

there is little integration happening around cultural development as  a result.    

Under the cultural functions  t here is a focus on facilities.  The municipalityÕs SDF  

records that capital  financing is allocated to a range arts centres and libr aries for 

upkeep  as well as for extensions.  Amongst the cultural facili ties overseen by the 

municipality are the Thulamela Main Library and Audito rium, Tshilamba Library, 

Khubvi Library, Mukondeni Library, all of which are staffed via Limpo po's provincial 

cultural services function. There is also the Thohoyandou A rts and Culture Centre 

and Tshandama Arts Centre, which both offer a range of visual arts and craft forms , 

in keeping with the a rea Õs main cultural trends .  These are , however , unstaffed, 

except for cleaners .   According to the IDP , t here are no programming budgets for 

centres, except for  some basic  school based -programmes of a sports and culture 

nature ().  

Attempts under the Flemi sh-South Africa Community Arts Centre Programme to 

appoint a manager for the Thohoyandou Arts Centre in 20 03 was partially successful 

and, for a time until the persons resignation within a  relatively short period, it was 

successfully managed with programmes being run there.   The project also brought in 

capacity building for staff and trainers.  The strength o f the division according to the 

informant, a previous municipal official and now a cultural foru m member, is that 

facilities are maintained and there a re active stakeholders.  However, the IDP also 

mentions dilapidated facilities and the SDF shows capita l budget s have been 

committed to address  it  Ð this shows the municipality is concerned with Ôhard Õ 

infrastructure,  but  less so it Õs Ôsoft Õ elements. The informant raise d the lack of budget 

and capacity in the department and civil  society being drawn on for advi ce and 

contacts as serious challenge s.   

The wealth of tangible as well as intangible cultural  and natural heritage resources in 

the area , i ts global importance and national recognition, the s trong indigenous 

values and the beauty  embedded in these, the regions importance in the art s world 

for many decades, and its university , suggest there are massive untapped 

opportunities.  While som e may see these as valuable for economic ends (tourism 

and creative industries) , as they certainly are, there is  also  significant value in these 

assets for building  a more democratic and sustainable Thulamela, where its c itizens 
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are empowered Ð thus meetin g the goals of the NDP and constitution.  Attempts 

were made  to improve its local cultural governance frameworks in the early 2000s, 

however a Ôcommunity arts Õ lens may have been too narrow to capture the  broader 

importance of culture in the area.  By  focusing on creative arts and emphasizing a 

specific sectoral understanding, the municipality misses co nnections with other 

cultural dimensions.  It seems  to care  for its Ôhard Õ infrastructure, but has neglected 

its Ôsoft Õ infrastructure.  A broader cultur al governance framework, with related 

education for its council ors and officials , to help the institution recognizes cultures 

values, if addressed, could radically Ôraise the barÕ for the  municipality and its people.  

A cultural mapping exercise could help  identify gaps, and the setting of participatory 

long -term outcomes and desired impact s,  could sharpen these potentials.   

 

Leadership  

¥! Manager of Sports, Arts and Culture: Ronald Makhadi  

¥! MMC for Community Development: Cllr Netshisaulu  

 

 
 
RATLOU MUNICIPALITY: THE CH ALLENGES OF A 
PREDOMINANTLY RURAL REGION WORKING WITH 
CULTURE  

!!
Ratlou Local Municipality,  part of the  Ngaka Modiri Molema District 

Municipality , North West Province , South Africa,  is primarily a rural area of around 26 

villages.  It has a population of 107 000, primarily Tswana speaking  people (88%).  

Its main economic activities are agriculture, mining and tour ism.  The municipality 

suffers from extremely high levels of poverty (86% and incr easing).  It therefore 

struggles financially with a limited rates base.  In order to bring in inv estment, 

heritage tourism is being explored in its IDP and SDF.   
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The cultural functions are being 

addressed in its Local Economic  

Development unit , part of  its 

Town Planning and Development 

Department, which has been 

mandated to develop tourism 

opportunities , drawing on 

heritage. There are 4 staff 

dedicated to this area - one of 

whom deals with performing arts 

development, and anoth er arts 

and crafts development.  The 

municipality oversees (under 

Community Development 

Services) several staffed heritage sites and museums , as well as libraries, who hold 

activities for youth and host "Arts & Heritage display s".  In addition, libraries h ost 

programmes around innovation, learning and growth.  The se facilities are: 

Setlhwatlhwe Heritage Site, Kraaipan Museum & Herita ge Site, and the following 

libraries: Mareetsane, Kraaipan, Setlagoel, Disaneng, Makgob istat, Tshidilamolomo, 

Morolong, Moshaw ane and Ômany community halls . Libraries only have a budget of 

R1,168,918, and we were inform ed there  are no other cultural budget s. Staffing at 

these sites was estimated at  Òover 20Ó.  

The Kraaipan Museum  is regarded  as the municipalities most successful programme, 

though it is unclear how this is resourced. An intern et search  (including the cityÕs 

website) produces no real information on this museum or its m ission though it 

appears it may have some connection to the beginning of the Anglo -Boer war.  

Information and images on the  related  social media page  do not give any indication 

what the project may be. ItÕs not surprising then th at our  informant gave marketing 

as the key probl em faced in the projectÕs delivery 87 .  The IDP argues that weak 

"cultural profiling" and heritage and tourism develo pment support are broader 

challenges in the delivery of its cultural work.   

                                         

87  Attempts to follow up this entry were not responded  to by the municipality  

Figure 16 : Organogram of Ratlou Municipality  
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Though this was the 

least extensive  

submission amongst 

the four municipal  

respondents to  the 

survey, it raises some 

interesting challenges 

about working  with 

culture in 

predominantly rural 

contexts, where 

poverty is extremely 

high, finances low, 

cultural assets not well 

understood and where 

culture may be seen 

as one opportunity to 

add finances to a 

struggling municipal fiscus.  The response of the municipa lity to select  heritage 

tourism as a way to attract investment , is understandable , in such contexts.  

Especially so because of the national cultural policy  which valorises economic growth 

and the areaÕs deep financial challenges.  What the mun icipality may be missing is 

more locally relevant ways to frame the resources it must have , since where there 

are people, environments and histories, there is heritage,  creativity and possibility. It 

also raises a challenge about how  to shape local cultural governance interventions 

best in such dispersed and under -resourced contexts , in ways that are sustainable 

and r elevant. A cultural mapping exercise, as was done in the Sara h Baartman 

Municipality  (beyond the econ omy -centric focus of that study), would be a start to 

understand ing  the ar ea, and may provide interesting possibilities that bu ild on its 

human and environmental potential .   

 

Leadership  

¥! Assistant Director: Tourism & Heritage: Kealeboga Mo nchusi  

¥! MMC LED: Cnclr Godsend Mokgope  

!  

Figure 17 : Locality of Ratlou  
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Appendix 2: Methodology  

 

Our research process for the Culture and Democracy P roject is described here.  

Part 1  

For parts 1 we drew on the global context , to understand how culture was being 

conceived as a policy instrument , to inform democracy.   

We drew on four policy cases related to the issues of culture at a local level to 

explain the global context.  The choices were determined usi ng the following key 

principles ; 

¥! Does the case emphasis e policy/governance at a local level ?  

¥! Do the policy proposals inform good practice , drawing on contextually specific 

cases ?  

¥! Are the cases part of a long - term  research project, and th erefore  had  time to 

refine its  approach ? 

¥! Is further information available in English ? 

¥! To what extent was there global South relevance ?  

 

We chose two global  policy processes, each with a strong local government  focus 

emphasis, both without any comparable processes to matc h.   

The first case The Rome Charter 2020 is the result of a n extensive global dialogue, 

including several Ôglobal south Õ specific gatherings (including South Africa) with 

several key practitioners over two years.  It provides an extensive set of policy 

proposals.  Lastly it is a unique process in emphasiz ing cultural participation at its 

core , and focusing on  culture and democracy. At this st age it is the only global 

initiative drawing on culture and democracy , at a local government level , in terms of 

advocacy.    

The second case, UCLG Agenda 21 was chosen as the only local  government centred  

network initiative working at a global scale.  It is often described as the ÕUnited 

Nations Õ of local government.  The unit dealing with culture was e stablished in 2004 

and so has had a more than a decade and a half of work to re ly on.  It draws on 
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teams of global consultants and researchers in order to develop  its policy and 

practi ce recommendations, and its work has gone through sever al  iterations , 

informed by work in a range of contexts.  It has over thirty projects based in global  

south contexts. It ha s an extensive database , which explains its work , sourced from 

local government itself .  

UNESCO is the only other body offering global scale r elevant inputs on cultural 

policy.  UNESCO has three major initiatives - one aimed at Heritage Cities, one on 

cult ural expressions and lastly its Creative City Network .  The first has a heavy 

technical input and a strong focus on tangible heritage,  the second is rooted 

primarily from an economic standpoint and the final one does not have a 

methodology of toolkits arou nd cultural policy.  As a result, we chose not to rely o n 

UNESCO because unlike the two global policy groups we chose, there was not a 

strong enough culture and democracy angle (unfettered b y economic imperative) nor 

a relevant supportive toolkit.  Neverth eless,  the ratification by the South African 

government of UNESCOs 2005 Convention , does create an obligation on the state to 

address its commitments.  

We chose two research process, both long running init iatives by well -established 

entities.  Each focus o n the importance of culture at the local level, with bo th having  

a very specific culture and democracy emphasis.  These are two  of several such 

research process we could have chosen.  

The United Kingdom Arts and Heritage Research Council (A HRC): The Cultur al Value 

Project: Measuring and Evaluating Cultures Impacts, was chosen for several reasons.   

It is the most significant project of its kind.  It i s funded by the UK government at 

ÔarmÕs length Õ via the AHRC.  It has several major universities involved  in  it. The UK 

has been at the forefront of furthering the community arts since the 1970s, and this 

initiative consciously took on the mantle of that heritage - now under the banner of 

Cultural Democracy.  The latter concept was emphasised in  discussions of v alue the 

research has taken on. The choice of this major research  project, was also influenced 

by the fact that the South African research and advoc acy project - Shukuma Mzansi 

emerged from the community arts centre background of it s facilitator Sibikwa Ar ts 

Centre.  There was thus an opportunity to further a dialogue built on existing 

commonalities.   

Finally, we chose the Culture and Creative Spaces ini tiative as an EU linked initiative 

driven,  unusually, from a practitioner body, rather than one root ed in academia.  The 
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lead body is very long -established , in existence since  mid -1980s  as a network of 

independent cultural centres, which has given it a unique approach , rooted in the 

practicalities of creating space for cultural users Ð professional and independent.  It 

does have an academic partner, but by taking a practitio ner approach, it has rooted 

the study in the realities of context.  Using a hands -on , action research approach 

rather than a typical academic study, it has created a  potentially replicable method 

for research that would be extremely viable in the South  African context.  Lastly the 

Shukuma Mzansi project has been driven by a South Af rica community arts centre of 

excellence - Sibikwa - and the researcher would argue tha t this centres network and 

its methods has an especially strong value for Sibikwa and  its ongoing work.  We 

would see it as a useful potential European partner.   

Drawing on these cases we developed a set of recomme ndations.   

  

Part 2  

In the second part, we focused on the South  Africa n context .  Initially the study 

planned to look at what was being done in municipalities  around South Africa, how 

culture was included in these local governments,  in their  IDPs, spatial development 

frameworks  (SDFs) , medium - ( MTREF) and short - term (SDBIP) plans, how culture 

was structured in local government, what programmes t hey offered  and as a result 

how culture was used.  This, it was understood, would inform us about the way  

culture was mobilised for democratic ends. We a dvised the partners that this was not 

a methodologically viable research study within the tim eframes and capacities of this 

study , which was framed as a desktop study and literature r eview.  

First there are no comprehensive lists (within govern ment or othe rwise) that 

identified which of the 278 municipalities in South Africa ha d a clear cultural 

governance function, this is because (as existing res earch has already showed) 

culture is not considered a constitutional mandate of l ocal government.  As a result - 

unlike well -established municipal functions like roads, safety an d security, bulk 

infrastructure provision, town planning etc. - culture is not defined or incorporated 

into urban  policy in South Africa with any clarity. Culture is rarely located in one 

department , as we saw , because of this lack of definitional clarity - it is hard to 

organize and work with that which is not defined. Culture is not evident at the level 

of general city organograms.  We would have had to ask e very one of the 278 
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municipaliti es for info rmation  to first ascertain if it had a cultural function  at all .  We 

know from bitter experience that we would not have had a  good  response rate to this 

first question .   Requests for responses to municipalities are not  always answered - 

let alone on the question of culture.  Some municipalities  deny staff  permissions  to 

provide information (including filling in surveys).  M unicipal websites and press 

releases are unrel iable sources of information due to inconsistent update s. The 

formal media also does not report consistently on local g overnment issues Ð let alone 

culture.  Our key government partners did not have data either.    

Because culture is not seen as a mandate,  IDPs do not always include it , even in the 

instances where there is a cultural department (as we explained in the piece). 

Legislated SDBIPs for line departments, or related business  plans, are not usually 

available online.  Generally, organograms online , rarely show the size of 

departments, staff responsibilities amongst others, fo r long running departments, let 

alone showing cultural function s.  Since evaluat ion  reports are not a statutory 

requirement they  are not typically available and so data on impact s is not available 

for analysis.  

We agreed instead to do an online survey - see instrument used - distributed by our 

national government partners.  Despite follow -up, as we expected, there was an 

extremely poor response to the survey.  Further the abilit y to answer the survey was 

weak.  We received only 5 responses.  One was not pro vided by a municipality and 

could not be used.  Only one provided most (but not al l the data) we requested.  As 

a result, we could not gather sufficient , let alone usable , data.   Our inability to get 

data is a reflection to some extent on the fact that  culture is seen as an unfunded 

mandate and therefore material is not easily available.   It was also due to lack of 

clarity about definitions of culture.   We also noticed this from  how the survey was 

answered.  One of the Metros for example put forward an art gallery as its pr oject, 

indicating it did not have other cultural facilities, althoug h it is well known to have 

several.   

It was unsurprising that  the most extensive informati on was provided by large 

metros as it is in such cities that the first cultural  departments were established. 

Moreover, it is usually larger cities which inherite d cultural facilities as well as 

memorials from the apartheid era.  

We used the data from the survey in conjunction with previous research done in peer 

reviewed articles.  The latter research was limited a s this is a new area of research.  
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Bar one study which explored local cultural governan ce from a legal perspective in 

South Africa, all other exi sting research centred  on specific places - Johannesburg, 

Nelson Mandela Bay, Cape Town, Tshwane and Saartjie B aartman.   We drew on 

specific cultural facilities and programme research - related to arts, heritage and 

libraries but also related research for  example on participatory governance in respect 

to public parks, as well as general literature  on urban South Africa.   

 

Survey Instrument  

Shukuma Mzans i! Democracy in the 

Context of Culture:  Does your 

Municipality have a Cultural 

Programme?  ( See attached image 

distributed for additional information.  

¥! Does your Municipality have a 

Cultural Programme?  

¥! Does your Municipality partner 

with NGOs to promote access to 

and participation in arts and 

culture?  

¥! Is your Municipality interested in 

working with public and private 

stakeholders to improve service 

delivery and build a more 

democratic society?  

  

Part 1: Contact Information  

¥! Name of Municipa lity / Province  

¥! Name of official filling in the 

form / designation /contact 

details  

  

!  

Figure 18 : Advert for Survey distributed by all 
government partners and via social media  
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Part 2: Tell us how your municipality organises its cultural functions?  

¥! Does the municipality have a programme in/or functions  of:  Libraries, 

Heritage, Arts and/or C rafts, Film and Advertising, Recreation and Nature, 

Other  

¥! Are these programme s all in the same department/directorate/unit/branch in 

the municipality?  If so, what is its name?   

¥! If cultural functions are located in several 

departments/units/branches/dire ctorates rather than one, indicate each 

function area of the municipality which deals with culture a nd a short 

description of its key mandate and the work it does in culture.  

¥! How many staff work full time in culture in the munic ipality.  Provide a global 

f igure first.  Then identify in more detail how many people work in librar ies, 

heritage/museums, film arts and/or crafts.  

¥! Provide an organogram to show where culture is locat ed in the municipality  

¥! Who is the most senior official dealing with culture?  Prov ide name, 

designation and email.  

¥! Who is the most senior politician overseeing culture in the Mayoral 

Committee?  Provide name, designation and email.  

 

Part 3: Tell us about the actual work of culture the  municipality is involved 

in?  

¥! If your municipality h as programme/s that work with culture, write a short 

description of these programme/s.  Indicate who are the  key audiences of 

each of the programs.  

¥! Does the Municipality own cultural facilities? yes/no  

¥! Provide a list of these municipality owned cultural facilities including dedicated 

spaces - such as arts centres, galleries, theatres, local history museums, 

libraries, as well as others used for multipurpose activitie s including municipal 

halls.  Please provide names of these facilities and ad dresses.  

¥! What  activities happen at these facilities?  

¥! How many staff in total work in the municipality's cultura l facilities?  

¥! Who does the municipality formally partner with to deli ver on its cultural 

programs?  Please specify the names of the bodies, or say none if th is is the 

case.  
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¥! What is the budget committed to culture?   Identify how much in libraries?  

How much in heritage/museums ?  How much in arts and/or crafts ?  How 

much "other"?   

¥! What is the percentage of the overall municipal budget com mitted to culture?  

¥! Does the municipality include culture in the Integrate d Development Plan 

(IDP)? Please attach a copy of the IDP.  

¥! Does the municipality include culture in the Spatial Dev elopment Framework 

(SDF) or Precinct Plan?  Place attach a copy of the S DF or Precinct Plan.  

¥! Please provide one or more SDBIPs from the last three  years that show the 

municipality's commitment to culture.  

¥! What are the strengths of your municipality's cultural prog rammes/work 

areas?  

¥! What challenges or limitations faced by your municipality wo rking with 

culture?  

 

Part 4: Our most successful Cultural Project Programme  (This section would 

provide a detailed project/programme explanation and forms the basis of 

the decision for the Shukuma Mzansi Award.)  

¥! What is the municipality's most successful o ngoing programme/ project that 

furthers democracy?   Give a short description explaining i ts aims, objectives 

and key audiences.  Why does it further democracy?  

¥! Why is it successful?  Give a short description of the  success and how you 

measure this success ?     

¥! What would improve the programme/project?  

¥! Provide any documentation - press release, project evaluation, page of photos 

or similar to demonstrate the projectÕs success.  
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