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Abstract  

Good governance is of paramount importance in the organizational systems and especially in 

governmental systems such as the land administration system. Principles of good governance are 

identified as a useful tool against which to measure good governance. These principles can also inform 

the development of land administration systems which improves their chance of successful 

implementation and sustainability of performance. Without good governance, the aim of the land 

administration system to promote economic growth and reduce poverty is unlikely to be achieved. This 

paper compares the former land administration system called Land Surveys and Physical Planning 

(LSPP) and the newly established Land Administration Authority (LAA) in Lesotho using principles of 

good governance. In her masters research, the first author identified aspects of weak governance in the 

LSPP. This contributed to insecure tenure, informal land transfers and low private sector investments 

in land. In contrast, the reforms leading to the LAA were expected to help Lesotho reduce poverty and 

promote economic growth, although the principles of good governance were not explicit goals of the 

reform process. The first author reflects on the LAA from her position as participant observer in the 

remaining Physical Planning Division of the LSPP. The paper concludes that the LAA is an 

improvement on the LSPP and is more likely to facilitate economic growth and allied benefits for the 

Basotho nation. 

 

1. Introduction 

Improvement of land administration services is a challenge faced by most developing countries 

including Lesotho. Lesotho has committed to creating a modern land administration system. The 

ultimate motivation is to boost economic growth and reduce poverty through security of tenure. 

Through its land reform activity, the government has been able to enact a new legislation (Land Act 
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2010) and implement various programmes including the establishment of the new land administration 

system (LAA Act 2010) in support of good land governance. 

 

In prior research work on the LSPP in Lesotho (Mabesa and Whittal, 2011; Mabesa, 2011), the 

LSPP and the predicted design of the LAA were modeled using viable systems modeling. The LSPP 

was assessed against principles of good governance, but, at that stage, the LAA was not yet fully 

operational and so its ability to meet the principles of good governance could not be assessed. This 

paper follows up on the prior research in comparing the LAA against the LSPP using the principles of 

good governance. 

 

2. Methodology 

This study is based on a case study research strategy (Yin, 2003) to the case study area of Lesotho 

land administration to achieve a deep understanding of the system and its operation in context. Case 

study data includes both primary and secondary data sources. Data and analysis of the LSPP was 

conducted in a prior study (Mabesa and Whittal, 2011; Mabesa, 2011). Data on the LAA includes 

participant observation, key informant interviews (LAA interviews A-F), LAA documents, academic 

literature dealing with land administration in Lesotho, articles in the popular press, and internet-based 

information. Fieldwork was conducted by the first author in her capacity as a participant observer 

working for the Physical Planning Division which remains as a part of the LSPP. The set of principles 

of good governance adopted by Whittal (2011) is used as the framework of analysis to evaluate the 

land administration system in Lesotho.  

 

3. Good governance 

3.1 Definition and concepts 

Before embarking on the detail of good governance, it is helpful to have a common understanding of 

terminology: 

 Governance is the process of governing. It is how the society is managed and speaks to how the 

competing priorities and interests of different groups are reconciled. This includes the formal 

institutions of government as well as informal institutions of society (FAO, 2007).  

 Goals can be used to direct a process of reform, but they can  also be used to measure the 

performance of a the the process of measuring th land administration system in place, as it is 

reformed, or after a process of change. Goals may change during a change process and may also 

compete (Whittal, 2008). 

 Good governance principles are a set of directives which can be used as goals or to assess 

performance. 
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 A hypothesis of land administration reform is that, if good governance principles are followed, a 

positive change process will be experienced leading to a system which delivers enduring 

(sustainable) desirable outcomes. 

 Weak governance is the opposite of good governance with expected negative outcomes (FAO, 

2007) 

 

3.2 Good Governance in Land Administration  

The manner in which land administration processes (land tenure, use, value and development) in a 

country are managed and administered is referred to as governance in LAS (Williamson et al, 2010). It 

includes decision making processes and effective policy implementation (Antonio, 2008, Samsudin, 

2011). These can happen both in the formal and informal institutions of governance. Public 

participation in decision making is highly encouraged and government accountability and the 

adherence to the rule of law by society is emphasised (Williamson et al, 2010). 

 

Governance plays a central role in land administration projects. The land administration in any 

country is dependent on good governance and good governance is central to the delivery of appropriate, 

effective and efficient land administration (UNECE, 2005, Wallace, 2010, Enemark, 2010, Whittal, 

2011).  

 

There is a general acceptance that good governance in land administration is based on a set of 

principles (Whittal, 2011). These principles need to be applied to land tenure and administration 

system. Land administration is about good governance; the delivery of effective land administration 

depends on effective good governance (Williamson et al, 2008). Research in cadastral systems has 

shown the importance of designing systems with the principles of good governance as goals, and 

evaluating effectiveness of these systems based on these principles (FAO, 2007, Bell, 2007, Antonio, 

2008, Zakaut, 2011, FAO, 2007, Williamson et al, 2008, Wallace, 2010, Whittal, 2011). 

 

Samsudin (2011) concentrated on organisational arrangements of the Malaysian land administration 

system towards good governance. The study found that due to lack of directive policy and scattered 

organisations, the country experiences administrative difficulties which inhibit effective and efficient 

delivery of land administration. The study therefore, concluded that organisational arrangements in 

land administration need be enhanced to lead towards successful and sustainability of good governance 

(Samsudin, 2011). 

 

Good governance principles are an accepted framework to use in evaluation of governance in land 

administration system (FAO, 2007). The assessment of the land administration system’s performance 
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against principles of good governance contributes to an in-depth understanding of the land 

administration system. This information is critical in the process of ongoing change and adaption of 

such systems.  

 

3.3 Principles of Good Governance in Land Administration  

There are many principles of good governance and most of them are inter-related (Samsudin, 2011). 

They include effectiveness, efficiency, transparency, security, clarity and simplicity, timeliness, 

fairness/equity, accessibility including cost and equity, sustainability, efficiency and effectiveness, 

completeness, and maintenance (Whittal, 2011). Thus the land administration system that encompasses 

all these principles should be considered as good land governance. 

a) Security: land administration systems should provide security of tenure for those with rightfully 

owns a land parcel and the land administration system should provide efficient land information 

and backup systems should be in place to avoid loss of data (Whittal, 2011). 

b) Clarity and Simplicity: Clarity and simplicity refer to whether the system and its tools are 

easily understood by the users and are as simple as possible (Whittal, 2011).  

c) Timeliness: Whittal (2011) indicates that good practice in good governance means availability 

of timely and up-to-date land information to the citizens.  

d) Accessibility: land administration services should be provided closer to the people (Whittal, 

2011). 

e) Cost: the cost principle relates to the amount of money incurred in paying for the land 

administration system (Whittal, 2011).  

f) Transparency: transparency refers to the fact that the principles, processes and policies of the 

land administration system should be transparent to all (Whittal, 2011).  

g) Efficiency and Effectiveness: an effective and efficient cadastre underpins investments, 

generation of revenue, through property tax, and hence boosts economic growth. Efficiency and 

effectiveness refer to undertaking the operations in a timely manner, using as few resources as 

possible, and delivering the expected products as required by clients in accordance with the 

functions of each Division of the system (Whittal, 2011).  

h) Empowerment: empowerment is a principle of ensuring that weaker role players in the system 

have a voice. Officers in the land administration system can be empowered through effective 

communication, training and mentorship and good salaries (Whittal, 2011).  

i) Use of class world technology: good practice in land administration should mean that the use of 

technology in land administration system should be effective and up to date and suit the context 

in which it is to be used (Whittal, 2008).  
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j) Adherence to international standards: International standards in land administration promote 

the use of regulation and audits in order to gauge performance and to provide essential feedback 

in order to improve systems (Whittal, 2008). 

 

3.4 The Role of Government in Land Administration Systems Reform 

UNECE (2005), Williamson et al (2008) and Wallace (2010) investigated the role of governments in 

cadastral systems reform. They found that government is central to the process since most land 

administration systems are run by government organisations. The UNECE (2005) also states that 

governments are critical in reform processes. Land administration systems operate within the existing 

State land policies and their management flows from the central government (UNECE, 2005). 

Government responsibilities include policy reform and resource provision, including financing the 

project, implementing legislative changes, and project planning and implementation. Some of these 

roles are outsourced to consultants, but delivery of land administration services and their reform is the 

ultimate responsibility of government to its citizenry (UNECE, 2005). The government as ultimately 

responsible as opposed to consultants was recently reported as an aspect learnt by South Africa’s 

Department of Rural Development and Land Reform in relation to its reform to an electronic cadastral 

system (Address by Surveyor-General: Western Cape at SAGI AGM).  

 

Policy reform is usually the starting point of land administration reforms as it leads to a change in 

legislation necessary for the reform of the system to occur within the constraints of the law. It should 

state the rights, restrictions and responsibilities of the citizen (UNECE, 2005, Wallace, 2010, 

Williamson et al, 2010). The role of the government is to create effective land administration policy 

which is consistent regardless of where (local or central) they are implemented (UNECE, 2005). 

Furthermore, the government is central to the reform of the system and it must continuously support 

LAS through effective policy transmission (Williamson et al, 2010). However, the continuing 

operation and maintenance of the system may be financed through the revenues collected from land 

administration processes by the agency concerned. Performance indicators must also be placed and 

supervised both internally and externally (UNECE, 2005).  

 

3.5 Benefits of Good Land Administration Systems 

It is expensive to create and maintain good land administration systems, although they produce 

many benefits (UNECE, 2005) such as:  

 Provision for land rights and security of tenure (juridical cadastre).  

 Reduction in land boundaries disputes. 

 Improvements in conveyancing to reduce the time and costs spent on land transfer. 

 Development and stimulation of formal land markets e.g. through mortgages. 
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 Regulation of the land markets which leads to improved land and improvements in valuation. 

 Management of State owned land. 

 Support for land reform. 

 Support for fiscal cadastral sub-system (land and improvements valuation and taxation) for and 

revenue collection.  

 Improvement in physical planning for land use and development control. 

 Development of a multipurpose cadastre (UNECE, 2005). 

 

Good governance secures success, effectiveness and competency in land administration systems 

(UNECE, 2005). It ensures that work is accurate, timely and that enquiries are attended within a 

realistic period of time. Importantly, land administration processes are undertaken by skilled motivated 

personnel and that rewards are granted for good performance (Williamson et al, 2010). Ineffective 

professionals are disciplined or dismissed.  

 

Furthermore, good governance in land administration increases security of tenure, reduces conflicts, 

decreases transaction costs and provides incentive for investments (FAO, 2007). These are envisaged to 

help reduce poverty, achieve economic growth and lead countries to sustainable development (FAO, 

2007, Samsudin, 2011, Whittal, 2011). 

 

3.6 Impacts of Weak Governance 

In most developing countries, secure property rights are undermined by weak governance (UNECE, 

2005). Weak governance is associated with insecure tenure, high transaction costs, informal land 

transfers, informal property markets, reduced private sector investment and reduced state revenue 

(UNECE, 2005, FAO, 2007). These are then linked to poverty and low economic growth which are 

hindrance to sustainable development and economic growth (FAO, 2007, Antonio, 2008). Weak 

governance in land administration is said to be the reason why governments struggle or fail to achieve 

the goals of poverty reduction and sustainable development. Hence, a weak land administration system 

may be part of more general problems of governance and therefore, needs to be part of the solution 

(FAO, 2007). For instance, informal land transfer is linked to low transfer tax collection rates as well as 

low annual property tax collection rates. This results in poorly resourced local government (UNECE, 

2005) and allied service delivery issues. 

 

4. The Lesotho land administration system 

4.1 The challenges of the former LSPP 

Despite Lesotho’s determined efforts to establish a land administration system called the Lands 

Survey and Physical Planning (LSPP) in 1974, many challenges hindered efficient and effective land 
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administration services. As such, the LSPP failed to promote growth and reduce poverty in Lesotho 

(UN-Habitat, 2005). 

 

LSPP failures are linked to lack or shortage of resources and equipment, institutional deficiencies 

(including poor management), complicated processes, state bureaucracy, de-motivated land officials, 

corruption, shortage in human (“brain-drain”) and capital resource capacity, decentralisation, 

transparency issues, restrictive policies, poor land record-keeping, slow, expensive and inefficient 

services (Lesotho Government, 2000, Swedesurvey, 2006, LSPP Key Informants Interviewees A - S, 

2009). It therefore, hampered investment, lead to dysfunctional land markets and thus promoted 

informal land markets. LSPP could not operate as a successful business system - it did not generate any 

income from service delivery. LSPP contributed to slow economic growth and thus poverty. The 

participant observer and many key informants share the same views.  

 

The LSPP failed to accomplish its objectives. The government of Lesotho declared the LSPP as 

problematic and incapable of leading the country or supporting its mission to deliver sustainable 

development. The LSPP fail to respond to the economic needs of the country because its processes are 

deemed costly to be afforded by the majority of Basotho. The need to reform the LSPP was clear. 

 

4.2 Setting the stage for land administration reform in Lesotho 

Subsequent to the various investigations of the LSPP, the reform of the system was motivated. 

Sustainable economic growth and internal stability demand land policies and exercises that boost 

transparency, accountability and confidence in the land administration system (MCC, 2008, 

Williamson et al, 2010). In line with delivery of a good land administration system, international 

funding agencies such as the United States of America’s Millennium Challenge Corporation (MCC) 

funds land tenure and land administration reform projects in the developing world.  

 

The Government of Lesotho and the Government of United States of America entered into an 

agreement to help reduce poverty in Lesotho through economic growth. In July 2007, they signed a 

$362 million compact (a compact is a large five year grant) (Urban Institute, 2008). In this compact, 

three areas of importance are addressed. These are the water sector, health sector and private sector 

development. Since the date of signing, Lesotho established an agency called the Millennium 

Challenge Account - Lesotho Authority (MCA). The authority is entrusted with the implementation of 

the programme and projects directed to the compact objectives (Lesotho Government, 2006). It 

engaged in preparatory activities to commence implementation. Compact implementation came into 

effect on the 17
th

 of September 2008 and will come to end in 2013 (Lesotho Government, 2006).  
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As part of the private sector development component, both parties agreed to a $21 million land 

administration reform sub-component (Lesotho Government, 2006). Based on these statements, 

Lesotho, like many other developing countries, embarked on land administration reform as a path 

towards poverty reduction (Lesotho Government, 2006). The MCA engaged Swedesurvey Consultants 

to undertake an inquiry into the LSPP and to identify suitable support for land administration 

(Swedesurvey, 2006). Based on their reports, the land administration reform activity was selected as 

part of the MCC (Urban Institute, 2008) and the idea of the new Lesotho Land Administration 

Authority (LAA) was born. 

 

4.3 The goals of change 

The land administration reform activity in Lesotho was designed to meet the following objectives: 

land policy and legislative reform was the initial step, then regularization and registration of land and 

real property rights of informal land settlements through mass registration was planned. Training and 

outreach was also to accompany the process. Institutional reform was then planned to establish the new 

LAA (Lesotho Government, 2006).  

 

The LAA is expected to underpin Lesotho’s path towards sustainable economic growth. As such, its 

purpose will be to support the Government of Lesotho and the private sector in land administration and 

development (Urban Institute, 2008). Its operations will promote economic growth. For instance, it is 

expected that the number of registered land parcels and property will increase as security of land tenure 

improves, and that the land market will improve to reflect land as an economic good (Urban Institute, 

2008, MCC, 2008). The government, therefore, expects that the LAA will improve the existing 

situation, in contrast with the LSPP, which failed to promote the land market. The LAA is also 

expected to minimise land disputes and indirectly support alleviation of poverty (Urban Institute, 

2008). Finally, LAA is expected to provide the country with Spatial Data Information (SDI) as 

documented in its objectives while also bringing the Lesotho Land Administration System to that of 

international standards (Lesotho Government, 2010). 

 

4.4 The current status of LAA  

Observations of the LAA indicate that it is an efficient, effective land administration system which 

provides security of tenure to the Basotho people. The LAA services are making the transfer of land 

rights from one person to other both easier and faster than its predecessor, the LSPP. The land market 

appears to be thriving in the country. The project has started to show some positive changes in relation 

to land administration, land transacting and changes in land value. By the end of 2013, it took only 30 

days to complete the lease process. More substantive results will follow once the benefits of the project 
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are fully felt. Indications are that the system is behaving with integrity, but a reflection on the system 

using the principles of good land governance is now required.  

 

4.5 A Comparative analysis of the Lesotho’s former LSPP and reformed LAA 

This analysis evaluates the LSPP and LAA based on the principles of good governance motivated 

earlier and is reflected in Table 1. 

 
Table 1. A comparative Analysis of the LSSP and LAA using principles of good governance 

 

LSPP Proximity to Principles of Good 

Governance 

Principle of 

Good Governance 

LAA Proximity to Good Governance 

Principles 

There were declared gaps in the legal 

framework of LSPP. The legal delivery of 

the LSPP functions was thus inhibited.  

Legality The legal frameworks in LAA promote 

security of tenure, formal land markets and 

investments both for local and foreign people. 

This is good practise in good governance.  

The LSPP failed to protect land rights 

through provision of security of tenure for 

the majority of Basotho people. This was 

revealed by the poor filing system which 

resulted in loss of data, and a survey 

database which could not be updated and 

lacked a backup system. 

Security The LAA provides security of tenure and 

complete and reliable land information. This 

is quite an impressive move for Lesotho, as a 

bundle of benefits are associated with security 

of tenure in good governance principle. 

Complicated, lengthy and incomplete land 

administration processes typified LSPP. 

Lack of understanding of the system 

contributed to the Basotho people refusing 

to pay for land administration services such 

as leases and land transactions.  

Clarity and 

Simplicity 

The LAA processes are simple and automated 

for understanding by the people and for 

transparency.    

There was a lack of comprehensive and 

timely land information in Lesotho. LSPP 

failed to provide complete land information 

to the Basotho people and delays were 

experienced. 

Timeliness LAA provides up-to-date land information to 

users in a timely manner. 

The costs of LSPP were considered 

expensive by the majority of people and this 

also contributed to the LSPP’s 

inaccessibility to the majority of the people. 

The informal land market was developing as 

a result of expensive land administration 

fees and government was unable to collect 

revenue from such transactions. 

Cost LAA processes are cost effective (low) to 

encourage formal land markets, hence boost 

economic growth. The cost of land 

administration processes underpins good 

governance. 

For the LSPP, policy was poorly translated 

by both the clients and officials and there 

was no public outreach in land policy (Land 

Act of 1979).  A further aspect of 

transparency is that it should prevent bribes 

and shortcuts in the system operations and 

these were endemic in all levels of the 

LSPP. 

Transparency Automation of processes and public outreach 

are related to transparency which support 

good land governance.   

The LSPP was declared ineffective and 

inefficient as it failed to generate income 
Efficiency and 

Effectiveness 

The LAA structures and processes are 

designed to promote efficiency and 
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from land transfers and property tax as most 

land was unregistered and some 

registrations were done through informal 

channels. It also did not adequately perform 

its functions in that property rights were 

insecure, processes were expensive, land 

products were not delivered in a timely 

manner and were neither complete nor up-

to-date. 

effectiveness, the use of IT/IS is central to 

delivery as well as the human and capital 

resources.  

Communication within the LSPP was 

generally poor and there was a shortage of 

skilled human resources. A further aspect of 

empowerment is ensuring that clients have 

the resources and knowledge required to 

engage with the LSPP. There was no 

evidence of proactive empowerment of the 

Basotho people. 

Empowerment The LAA empowers the land holders through 

public outreach and training in land policy 

and land reform activity. The LAA staff are 

also be empowered through training and 

mentorship.  

The IT/IS in the LSPP was very poor and it 

poses a challenge for its efficiency and 

effectiveness. All land administration 

processes were manually undertaken, 

computerization which is reportedly 

problematic is limited to survey processing 

and calculation. The software was 

reportedly very old and often broke down 

with untimely maintenance and this resulted 

in inaccurate data. 

 

Use of Class World 

Technology 

The LAA depends on technology to process 

and provide digital records and to deliver LIS 

and be a Spatial Data Infrastructure (SDI). 

This is best practice in good governance.  

The LSPP processes were not controlled or 

regulated and audit mechanisms were 

lacking.  

Adherence to 

International 

Standards 

LAA applies international best practices in 

land administration, its functions will be 

measured and it will also initiate research to 

improve its operations. These are related to 

regulation and external auditing which are in 

line with good governance. 

Although capacity building strengthens land 

administration institutions, it was notably 

lacking in the LSPP. Staff of LSPP were 

neither trained nor provided with resources 

to enhance effective performance  

 

Maintenance of 

Capacity and 

Capacity Building 

LAA envisages building and maintaining 

capacity for its staff through training and 

mentorship. This will strengthen the LAA; 

hence good governance is supported. 

 

 

4.5 The Status of Good Governance in Land administration Systems of Lesotho  

Whittal’s (2011) comprehensive principles of good governance is shown to be a useful tool to 

evaluate the status of good land governance in both the LSPP and the LAA revealing both weaknesses 

(LSPP) and strengths (LAA).  

 

Fortunately the LSPP has been dissolved to make way for the creation of the LAA, and it is hoped 

that the good governance issues of the LSPP will be used as a caution in the creation of the LAA. 

Reform of an existing system is always more complex than creating a completely new system. 
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Negative aspects of the former system may have a legacy impact in the new system (Whittal, 2008). In 

this respect, the LSPP analysis could serve as guide in reforming the LSPP to the LAA, and also in 

designing future modern land administration systems in other similar contexts. 

 

The comparative analysis shows that the LAA as designed is a positive move for Lesotho’s land 

administration system as it operates in line with the accepted criteria of good governance in land 

administration. 

 

5. Conclusion 

The good governance framework in land administration and the case study research strategy used in 

this study have shown that they are effective methods in evaluating the status of the land administration 

system. Whittal’s (2011) collation of principles of good governance seems a useful tool to evaluate 

both the LSPP and LAA designs against the principles of good governance in a comprehensive manner.  

 

Based on this study, it is concluded that the LSPP can neither provide secure rights to the majority 

of Basotho people nor lead Lesotho on a path of sustainable development as required by the 

government and by global agendas. However, the status of good governance in the LSPP can be 

improved in the reform to the LAA. Although the LAA has been in operation for a while, an evaluation 

of its performance against these principles in three years time will indicate a deeper understanding of 

the land governance in the LAA. 
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