
Univ
ers

ity
 of

Cap
e T

ow
n

The copyright of this thesis vests in the author. No
quotation from it or information derived from it is to be
published without full acknowledgement of the source.
The thesis is to be used for private study or non-
commercial research purposes only.

Published by the University of Cape Town (UCT) in terms
of the non-exclusive license granted to UCT by the author.



Univ
ers

ity
 of

Cap
e T

ow
n

DEVELOPMENT A STRATEGIC FRAMEWORK FOR LOCAL 

GOVERNMENT TRANSFORMATI.ON WITH SPECIFIC TO WATER 

IN CAPE METROPOLITAN 

David Quentin Ramsay 

D'ecember 2000 

A thesis submitted the Department of Civil Engineering. University of Cape in 

partial fulfilment of requirements for the degree Master Engineering 

Management in the field Urban Management 

DEVELOPMENT A STRATEGIC FRAMEWORK FOR LOCAL 

GOVERNMENT TRANSFORMATI.ON WITH SPECIFIC TO WATER 

IN CAPE METROPOLITAN 

David Quentin Ramsay 

D'ecember 2000 

A thesis submitted the Department of Civil Engineering. University of Cape in 

partial fulfilment of requirements for the degree Master Engineering 

Management in the field Urban Management 



Univ
ers

ity
 of

Cap
e T

ow
n

CANDIDATE'S DECLARATION 

that this dissertation is my own, unaided work. It 

fulfilment for the Degree Master of Engineering 

It submitted before any 

University. 

---==--...:......;;; __ day _11Z_W ___ 2001 

ii 

being submitted in partial 

the University of Cape 

any other 

CANDIDATE'S DECLARATION 

that this dissertation is my own, unaided work. It 

fulfilment for the Degree Master of Engineering 

It submitted before any 

University. 

---==--...:......;;; __ day _11Z_W ___ 2001 

ii 

being submitted in partial 

the University of Cape 

any other 



Univ
ers

ity
 of

Cap
e T

ow
n

ABS"rRACT 

a new in Africa, there been ongoing Following the 

fundamental 

everything from law to 

all areas of our society. This has provided an opportunity to review 

interaction, from policies to practice, and almost every 

sphere of our daily none more so than management. In a sense from birth 

(clinics) to death urban management is there! More urban 

engineering management covers a wide of urban services which in Rand terms 

constitutes more urban local operating lies the 

challenge, to Significantly the quality life of those that were previously 

disadvantaged, to ensure sustainable and services, and in addition, to explore 

challenges within the broader model of a sustainable city. 

novel two-dimensional strategic framework is proposed for 

transformation which will ensure sustainable \Al<:1T;Q .. within a SU!StaInGID 

government 

city model, 

with particular the provision of services to the metropolitan area of 

Town 

strategic framework provides a) a means of analysis of existing organizations and their 

transitional programmes, and b) a means of constructing a new transformation for 

an which and in orientation which 

a road-map towards ultimate goal of a centred" and 

a high-capacity institution for services delivery and the sustained delivery of 

for money services, and c) a transformation 

in the Cape Metropolitan 
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PREFACE 

Brief statement of the problem 

The Cape Metropolitan Area,and indeed, all of the metropolitan areas, are characterised 

by separately developed and fractured communities created largely by the former apartheid 

government and its various policies, including Separate Development and, forthe Western 

Cape, the Coloured Labour Preference Policy. 

The former white local authorities had developed along traditional lines into largely sectoral 

and centralized bureaucracies, which, it is submitted, mitigate against the changes that are 

required in our fledgling democracy. Since the local elections in May of 1 996, the new local 

authorities were restructured in terms of the Local Government Transition Act, Act 209 of 

1993. This restructuring, generally known as the interim phase, is coming to a close as the 

final phase of restructuring approaches which, in principle, will be a unified city in terms 

of the Local Government Structures Act. The shape and form of the unicity in the Cape 

Metropolitan Area will have an overriding influence on how engineering services are 

delivered. The iGoli model put forward by Johannesburg is strongly in favour of utilities and 

corporatised units as being the answer for the collapse of services delivery in that area. 

There are signs, however, of the transition being delayed by the conflict ,between the 

ideological agendas of the unions and the ruling Council. Similar entities are also being 

suggested as the answer in the Cape Metropolitan Area without a common understanding 

of the underlying issues that determine viable institutional options in an urban setting. 

Until recently, various intergovernmental subsidies helped local government in providing 

services, especially in the Western Cape. A large portion of these subsidies have, 

however, been withdrawn or disallowed by the Department of Finance. This has resulted 

in serious cash flow and budgetary constraints being imposed on local authorities 

throughout the country where a significant proportion are facing imminent bankruptcy. 

Locally, the ongoing problem of non-payment for services and rates, the competing needs 
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of servicing the former Black Local Authority servicing the newly housing 

developments and the maintenance of a.:,,,,..,::::a.,,,. particularly vehicles, is leading 

to severe stripping on a recover. In order to 

are being forced providing basic services on a urban I"YI~""'~""O 

with issues of afford ability , equity, sustainability, efficiency effectiveness 

in within a severely income stream. 

Why the topic is important 

The Government had, through the Reconstruction and Development Programme and 

various of legislation, placed provision of basic to people 

of on the central Mandela given an unequivocal 

statement of that a "people - centred society" be developed all may have an 

equitable access to basic services. 

The stability and sustainability of this country 

basic needs 

opportunities for 

sustainably 

an affordable level. 

advancement. 

DeCIDle in this 

ever. 

to a large extent on having peoples' 

would include a sense of community and 

services 

local civil engineers with 

and 

their 

While the priorities are clear, the resources to carry them out are severely constrained by 

a number of including one of the hig bases in the world, high level of 

unmet need a political and social that still has a long way to for term 

stability. 

Why I carried out 
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Having had a bursary through Cape Town City Council, 

Waterworks Branch I developed my skills at bulk 

service in the 

planning, 

design and implementation, all to meet the demands of an ever growing population. This 

demand-supply orientation was typical of most first world water 

when demand ..... "' .... "', .... 0 ....... 0' ... " nl:::>I";!lo ....... o the recognised and more 

until more recently 

priority. 

My interest in developing communities was when I was 

asked to investigate the supply of water to an informal settlement area known as Vrygrond. 

This area was typical of 

and neglected. I 

informal areas in the late eighties; volatile, fractured, run-

a time that there was no answer and that 

it required some serious which had been denied most such areas in South Africa. 

The former City Engineer's rTrn<:>nT in implementing the Strategic <:>rn<:>"T Plan, 

recognised the importance a 

University of Cape Town initiated 

and mutually beneficial opportunity 

approach to services 

Urban Management 

when the 

.... TT.::> .. "'", .... an ideal 

a different approach. having 

started the research, however, I was as Executive Director 

for the South Peninsula Municipality. This led me to change the emphasis of the thesis 

that of services to Ikapa to a more approach affecting urban engineering 

throughout South Africa, but with particular reference to water in the 

Metropolitan Area. 

In my new role I have had to deal with aU 

in the rapidly evolving "new 

and the same time my quest to find the 

that I have used 

primarily based on a survey 
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IOnl"'lOC! facing the urban 

broadened my 

answers that are 

study of the literature, on my own 
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observations within the interim phase of restructuring with which I was intimately involved 

and being part of the preparation for the coming round of restructuring. It is also 

supplemented by the use of secondary data and the views of a number of specialists in the 

field. 

Citations are given as autho'r, year of publication and page reference. An alphabetical 

listing of references, in a modified Harvard format, is given at the end of the thesis. Any 

bold emphasis is mine unless otherwise indicated in the text. 
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1 INTRODUCTION 

1.1 Statement of the problem 

Metropolitan Area, with unique historical, and environmental 

communities created setting, is characterised by separately 

largely by the former apartheid government and various policies, including Separate 

Development and, for the the Coloured Labour Policy. The 

disparities in living conditions, 

underscore the dramatic interface nQ,r"Ul/£:)Qn 

economic opportunities 

first world on the one 

hand and the extreme poverty and unmet 1"":'~"I"lC> other. For the 

opportunities. For the 

services and job 

the rest of the 

two extremes is 

""TTl:'I"'TC! virtually all aspects of Local 

wealthy, the Cape is a place of 

urban poor it represents opportunities for 

opportunities, not only for the resident population, but 

country and beyond. The disparity in the level of 

one of the critical issues facing 

Government, and in particular, ,n"",,,, .. , .. ,,., ",,,,,n,,,..,,,,,,,, delivery. 

Since the local elections in May of 1 new local authorities were restructured in 

terms of the Local Government Transition Act, Act 209 of 1993 (RSA 1993). 

restructuring, generally known as the 'interim phase', has accomplished much, but still falls 

way short of meeting the needs within the city. The final of 

restructuring that with government elections on 5 December 2000, will 

usher in a unified in terms Municipal Structures Act, No. 117 of 1998 

1998a). 

Until recently, 

subsidies have been withdrawn or 

resulted flow 

subsidies supported local government in providing 

Recently, however, a large portion of 

by the Department of Finance. This 

constraints being imposed on local 
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throughout the country where some are y,;;,or.nn varying degrees of financial 

(Olivier 1998:2). In orderto continue providing on a sustainable basis, urban 

managers are being forced to issues of affordability, equity. sustainability, 

efficiency and effectiveness in within a severely constrained income 

stream. 

unmet needs include 

roads, drainage and waste 

such as the 

attendant affordability of 

context, the environmental 

engineering services. 

levels and/or cost of service for water, sanitation, 

The constraints include a wide range of 

imbalance between the rich and poor, 

willingness of customers to pay, political 

the inefficiencies of the current delivery of 

The problem may defined following levels; 

III The community and his or her need 

III The institutional ... ..,~J"'.., • .., of delivery 

III City and institutional governance 

1.1.1 The citizen within the community and his or her need 

As mentioned if not all, of the urban areas of South are encumbered 

with largely by the former apartheid government and its 

various While there has been some movement areas since 

the Act, they have largely retained class and colour 

characteristics ""n,w .. w nn"r ... r communities coincide invariably with of colour. The 

former Black 

situated in 

Authority areas of Jkapa, Khayelitsha which are 

are the product of a long history policies 

which can to turn of the century when the 

aside for black I"'I:OCtl:Onll:Oml:Ont and control (Saunders 1979 

Ctl:Or'l!:llI"'!:lItl:O location was set 

1 1 The 

scrapping of influx control during the eighties, the subsequent high growth in population of 
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these areas, the political and industrial unrest, and the reported corruption and incapacity 

of the Black Local Authorities, all contributed to a serious backlog in services delivery within 

these areas (Marsden 1995: 1). 

The scale of deprivation in these poorer suburbs is often not appreciated by residents in 

other parts of the City. The full extent of the deprivation was described by Bennington & . 

Hartley following a visit in 1994: "While the level of publicexpenditure and public service 

in the white areas appears to match that of many areas in the UK, the scale, the scope and 

the intensity of unmet need in the black and coloured areas is overwhelming. The 

indicators of poverty, inequality and economic and social deprivation are reminiscent ofthe 

Dickensian conditions facing British cities and public authorities over 140 years ago" 

(1994:2). According to a recent Cape Metropolitan Council report, Cape Town at 32,2 % 

has the highest percentage of its population in South Africa subsisting under the poverty 

datum line of R 1070.00 per month per household. Durban and Johannesburg have figures 

of 30,4 and 20,3 % respectively (CMC 1998). It is, therefore, no co-incidence that violent 

crime levels in Cape Town are the highest in the country (UNICOM 2000a). 

The urban rich, on the other hand, are demanding a higher level of service and a measure 

of choice in the provision of services. This is illustrated by the recent promulgation of bye

laws in South Peninsula and Cape Town for Municipal Improvement Districts (MIDs) and 

the very strong interest shown by several communities in forming such districts (SPM 

2000). Both Wynberg and the Cape Town CBD have both been registered and are 

providing additional levels of security and cleansing services. In the negotiations with the 

Chief Executive Officers of the MIDs, they expressed the fear that these areas will not only 

be paying for additional services, but will have their existing services curtailed in favour of 

the poorer areas while still paying the same in their rates (Gretton & Marsden 2000). 

Almost all white areas and a significant proportion of the coloured areas have enjoyed high 

levels of services in contrast to the generally black areas where services had either 

degraded or had never been at a level other than the most basic. While there has been 
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significant progress in the last two years in meeting the backlog in services, (from 82 in 

1996, to 90 % in 2000 provided with water connections) there remains a significant 

proportion of the informal sector that do not have access to potable water (CMC 1998 and 

Unicity 2000). 

The provision of civil engineering services in subsidised sub-economic housing is a matter 

of great concern since there is still a lack of clarity in respect of the appropriate level of 

service for the various levels of affordability and grading of housing developments. The 

operating costs of the full water, sanitation and waste services are most often un-affordable 

to the target market for such housing. This is especially the case in the Cape Metropolitan 

Area (CMA) where full water borne sanitation is considered the only feasible option due to 

the high water table. Secondly, the quality of the roadway and stormwater services is 

invariably of such a low standard, that the consequential maintenance costs become an 

increasing burden to the municipality which is out of proportion to the rates recovered from 

such areas (Buerger 1999). 

Public perceptions of service delivery are particularly poor across the country, according 

to a IDASA poll published in February 1998, and not without reason (Olivier 1998:8). A 

customer focus in respect of services is not common in South African local government and 

is a key area of required transformation. A people-centred approach is a cornerstone of 

the emerging legislation. As stated in the recently promulgated Municipal Systems Act; "A 

municipality's administration is governed by the democratic values and principles embodied 

in section 195(1) of the Constitution" (RSA 2000:22). These principles are going to have 

a profound effect on the provision of services in the years to come. These include 

consultation and transparency (RSA 2000:20, RSA 1996:83), equity and accessibility 

(RSA 1996:83, RSA 2000:68), value for money, efficiency and effectiveness (Batho 

Pele White Paper: RSA 1997: 15 and RSA 2000:20+ 70), affordability (RSA 2000:70), user 

pays (RSA 2000:70), cross-subsidisation forthe poor (RSA 2000:70). These principles, 

applicable directly to the delivery of services, are largely repeated in the policy and 

legislation being produced for water and sanitation services. A balanced approach is, 
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therefor, required in meeting all the above principles in the provision of engineering 

services, particularly in the allocation of resources. 

1.1.2 The institutional aspects of services delivery 

The traditional anglo-phone model that has dominated the local government form for the 

last century has depended almost entirely on in-house monopolistic provision of services. 

The public sector has, therefore, never had to compete or account for resources in any 

significant way, resulting mostly in large cumbersome bureaucracies that are unable to 

meet the rapidly changing demands of the new South Africa. Inefficiencies are evident in 

a range of engineering services, where more than fifty percent of the municipal budget is 

spent (SPM 1998). These may be attributed to a number of reasons, including 

bureaucratic inefficiencies, the cost of support and the cost of labour. Support services for 

the engineering sector in local government are notoriously expensive (UNICOM 2000). The 

cost of unskilled labour, with all the attendant benefits, in the public sector is up to four 

times that in the private sector (SPM 2000a). 

The World Bank considers this poor performance to be the result of the "inadequate 

institutional incentives for improving the provision of infrastructure" (World Bank 1994:iii). 

A number of problem areas are identified; bureaucratic management, a lack of competition, 

a lack of accountability to stakeholders, a lack of performance rewards and politically driven 

pricing policies (1994:2+37). As pointed out by the White Paper on Local Government, 

"Most municipalities have undergone some administrative changes as a result of the 

amalgamation process. However, many administrations are still organised in much the 

same way as before, and most have not made significant progress with respect to 

transforming service delivery systems. Many municipal administrations are still 

characterised by hierarchical line departments, poor coordination between line 

departments, and authoritarian management practices .... In many cases the lack of 

performance management systems and poor internal communications contribute to 

inefficiency in service delivery" (PACD 1998:8). In a metropolitan institutional review, Price 
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Cooper found that "the management and operation of water services was 

more difficult less efficient by the bureaucratic and political nature of 

environment in which they are functioning" (PWC 1999:1-2). 

Batho Pele White Paper (RSA 1 the Local Government Structures Act (RSA 

1998a) and the Municipal Systems Act (RSA 2000) attempt to some of 

issues - partly through the provision of a framework of local government restructuring 

partly through the for Development Planning and 

Management. Principles include; sustainability (The Constitution: 1996:63 and 

2000:20+70), regular review (RSA 2000:70) transparency and accountability 

(RSA 1997:1 RSA 2000:20). The legislation allow some for local innovation 

and to this end, an strategic direction for engineering services management is 

required that will ensure the provision of services in a way that optimises achievement 

of the contained in New Constitution and other ing legislation. 

of arrears in CMA had, by mid 1996, rQ~,....ng:.t"I close to R2 billion. This came 

about in part to the rates and services boycotts, also due to poverty and ineffective 

credit control (Sewell 1998:53). Stricter controls have been implemented, but the arrears 

were still at R1,8 billion in July 2000 with water alone an outstanding debt 

approximately R500m (van Schalkwyk 2000:2). This would indicate there is 

inadequate being made in resolving the difficult issues afford ability and 

willingness to pay. The Masakhane campaign had little support in CMA despite low 

living evident in this area (Sewell 1998:53). issues are to the 

provision of sustainable services they affect financial viability of government. 

1.1.3 City governance 

Governance, which, after reference to the Concise Oxford Dictionary (1 may be loosely 

defined as 'manner of governing', has taken on increasing Significance in the context 

of rapid evolution of a new democratic order. Democratic values are being 
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in all spheres, especially at the where communities and citizens are l'iil",:::. .... tiiu 

affected. Governance within Government includes the following co-

operative government in Chapter of the Constitution (1996), political 

leadership, overall structuring of locaL government, and participatory governance 

1998). 

After the local elections in May 1 (then) new local authorities entered a of 

restructuring in Government Transition Act, Act 209 of 1 Chief 

Executive late 1996 and early 1997, and were 

appointed in early 1 While the new authorities were going through orocel::iS of 

amalgamation and of respective adrninistrations, new was 

being formulated that would ensure another round of restructuring 

While there were sway the government away from a model (SPM 

1998), the situation in Johannesburg dictated a more centralised and to 

some extent, guided national policy makers in their deliberations 1998:70). 

Following the interim of Local Government restructuring which ",.0,,,,,,,,,,.1"1 the two tier 

model of a co-ordinative metropOlitan authority and six local operational authorities within 

the CMA, it was hoped that the change would provide the opportunity to develop towards 

an improved of delivery. While this restructuring did bring significant 

from some 39 local authorities), it perpetuated or 

created other It::~.::,t::~ particularly of a governance nature 

became CMC and the I\lIotl"i'"\lni'"\lIt~n 

This was particularly <dU'''<d,nT in allocation of the RSC 

infrastructural improvements and to finance operating budget 

Sewell further that"The current consultative, 

processes the 7 component councils which 

development planning in the CMA, are often frustratingly slow 

(1998:59 emphasis in the original). Some improvements 

drawn from of these two years in ov".,.1-o,,,,..o Of 

7 

the authority lines 

(MLCs). 

MLCs for 

1998:59). 

making 

to "drive" integrated 

not cost-effective" 

may, however, be 
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benefit to delivery, was the clear of bulk water supply from distribution 

and the equalisation of bulk water and bulk """"",n:;lI water tariffs across CMA (Sewell 

1998:55). This also provided a greater on core business within the respective· 

spheres of authority within the water sector. 

As city effect, once again is to " .... ' .... ,1"',<1 

Irl"ITll"lnT of President I\JI:::Ilnrl~ 

concept of a 

a "people -

within this 

meeting this 

sustainable city which will fulfill the 

centred society" be developed. (RSA 1994:6) The strategy for 

urban context thus the form of urban engineering management 

challenge and transforming the situation into one which will contribute towards a healthy 

and city. 

The ....... "' ..... 1"' ...... and challenge CMA may, therefor, be summarised as follows; 

• 

• 

• 

A balanced, focussed water 

sanitation delivery, meeting all legislative demands of; 

access for the affordability, equity, value for money and 

sustain ability . 

The development 

sanitation 

in 

an institution, more specifically for water and 

which has the capacity to deliver the above 

efficient, effective and way. 

nnITlQI!"IT of local and cultures which 

ensure "people-centred government" and the optimum 

water sanitation services in with legislation. 

the problem is often a more difficult task than actual solution to that problem. 

manner in which the problem has been defined provides a clue to developing a 

framework within which the problem may be analysed and the solution strategy developed. 
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1.2 The contribution of this work 

notions of strategy management are established private . 

sector market economy. Applying concepts to Government in is, 

however, relatively new. are instances of application of the strategic approach 

to government restructuring, but most often, they consist of mere linear programming 

of (van der Waldt & Knipe 1998), or on specific aspects of transition, 

as 'staff resistance to (Nel 1996). complexity of the at hand, 

nr"", ... ,,, ... ..- dictates a of strategy, nature 

of the requirements for transition and transformation. higher 

level of strategy is required to disseminate the complexity for effective planning and 

sustainable interventions. 

Tn ... ,<o: .... proposes such a framework. It has a fold intent. Firstly it 

a means analysis of local organizations 

to provide 

transitional 

desired 

means of 

programmes, with specific reference to the history, the current situation 

future state of the City of Town. Secondly it to provide a 

constructing a transition agenda for local government which a number of 

requirements and accommodates various These include policy and 

the to both transformational developmental in orientation, the need 

a road-map towards ultimate goal developmental 

government, a high-capacity institution for delivery and the sustained delivery 

for money services. Thirdly it seeks to 

transition and transformation agenda for water 

testee in its application by suggesting a 

sanitation in CMA. 

framework ntl:l,Ineu'1 in this thesis has from three complementary streams. 

In 

transformation within 

requirements of 

Secondly, a wide 

three years of the CMA more specifically the 

South Peninsula Municipality provided a of the 

institutional while having to maintain services delivery. 

of literature has provided much material from which to build this 
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framework. And thirdly, the need for a strategic approach the next phase of transition 

and transformation which provides yet another opportunity to further improve the delivery 

of services within the City of Town. 

This work ~tt'~f"I"I ..... t~ a balance between 

where control over resources is increasing Iy 

and communities (and governments) by 

(Korten 1996:35), and imperatives 

Furthermore, the recommendations ofthe World 

and responsive "' .... ,,\1"' ..... delivery, incentives 

management, competition, and user involvement" 

Town's local government context. 

1.3 Outline thesis 

effectively develop 

imperatives of the "money world '" 

.. 0<:'>,"0,", away from the local people 

unaccountable corporations" 

within the local context. 

promote more QTTi, ..... i<::ilI"lT 

changed through r-.... "l"'If"I"I,~ ....... ,'~1 

1994:iii) are assessed within 

context and In order to 

environment effectively be defined, both .... T'O, ...... .:IT. 

framework, 

and locally. of 

Urban Management is explored in Chapter 2 in of global trends, interpretations of 

urban management, the definition of the city as a system and the expanding of 

government The origin of strategic management is discussed and used to .,,,,,,,,,,,,,,,"'.n a two

dimensional framework that provides a plan and a perspective for local 

transformation. 

Within management "'Vr"'",v.o,..n framework, attention is then drawn in Chapter 3 

to Cape Town area, 

the development disadvantaged 

with historical spatial background, including 

degraded areas of Ikapa and Khayelitsha. The 

metropolitan city of Cape Town is thus defined historically and functionally as a 

system. There follows an assessment the capacity of to and the 

opportunities for change. The importance of having a shared vision for is explored 

in light of legislation and other publications in the last few sustainable city 
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vision is proposed for the CMA which sets out possible future prospects for Cape Town in 

order to inform the strategic approach. 

The emerging n,..'HUl local government legislation policy is reviewed in Chapter Four, 

particularly in respe~:::t concepts ofdeveiopmental co-operative local nr\\/JC:lrlnrTI,CU"'IT 

The transitional within local described from 

negotiations to situation. This includes the Government Demarcation 

the Local l~n'\1ernml~nT Structures Acts (RSA 1 1999). Here, the various 

options offered by 

their effect on 

new legislation are aSSieSl:iea for the Cape Metropolitan Area 

services delivery. Municipal Systems Act (RSA 2000) is 

also assessed in of its affect on engineering management. 

Chapter Five leads on wider context of urban <;;>rTJ.gnT and the emerging 

government policy, with the engineering C'!JC:lr\lIf'~::IIC'! delivery aspect, both in 

of legislation and currently under current 

services in the light of strategy framework is in Chapter 6 and thereafter 

various criteria are to evaluate institutional options for consideration in the CMA. 

The various options available are appraised in light of these criteria and 

recommendations are in respect of a model for City of Cape Town. 
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2 URBAN MANAGEMENT 

2.1 Global urban growth and movement trends 

Dramatic changes are occurring in 

for world sustainability. shift in 

urban context which have significant implications 

from the rural to the urban appears to a 

clear indication of the of the opportunities on offer in the cities. Dewar 

do not come to the city to find housing. They 996) 

come in social, cultural and recreational opportunities 

and facilities which can through the physical agglomeration of large numbers 

of people." if l"r.rTlnl'OIT,OI"l'tOM by Mohan (1994:3) who considers that; "The rapid 

growth of cities is among features of the developing world", Perlman 

(1990:3) describes more clearly distinct characteristics of the changes as 

follows: "we find ourselves in global transformations which 

us to rethink the nature of human which in summary are: 

II Rural> urban; In 1 

and shortly 

cities. 

only 3% of the world's population lived in urban areas 

over 50% of the world's population will 

II North> South; by year 2000 the urban population of developing 

II 

II 

will almost twice that of developed nations and almost four times by 

the 2025. 

> , .... 1',.., ........ 

Cities> 

history. 

while 'formal city' may be growing at an 

the 'informal city' is growing at twice that 

poor who live in 'illegal' settlements. 

of 

due to 

are reaching sizes unprecedented in human 

there will cities with populations of 10 million or 
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as compared with one 50 years ago. 18 of these will be in the developing 

countries. 

According to the post enumerator survey adjusted Census of 1996, the Western Cape has 

an urban proportion of 88,9 %. Of the total population in SA, the urban proportion was 53,7 

% compared to a level of 48,3 % in 1991 (Statistics South Africa 1998:9). This indicates 

that South Africa has not escaped the global trend. The growth in informal housing in the 

CMA was reported to be 16% per annum from 1996 to 1998 (Abbott & Douglas 1999:2-3) 

compared to the projected overall population growth rate of2,2% for the CMA (CMC 1998). 

In other words, the informal growth is at least five to six times that of the overall population 

growth, placing an ever increasing burden on the city to provide additional shelter, 

employment opportunities and services. 

2.2 Urban Management definition and function 

The science of Urban Management has arisen largely out of the desperate need for 

solutions to the burgeoning problems of the urban systems, particularly in the Mega Cities 

but even more so in the large and mega cities of the developing world (See Perlman, 

Menindez and Clarke). Although our study of the subject is growing signi'ficantly,· as 

evidenced by the growing number of university courses and departments dedicated to the 

subject, Stren (1992) argues that "an adequate level of conceptual elaboration has so far 

not accompanied the deployment of the urban management approach". 

In a report of the Executive Director, United Nations Commission on Human Settlements 

(UNCHS 1993:4), he defined urban management as follows; "Urban management is, 

generally speaking, an all-encompassing paradigm for the development and government 

of urban settlements, be they small towns, cities or metropolitan areas." While this does 

cover the dual dimension of the urban setting, Dewar (1996) suggests a more 

developmental orientation where Urban Management is "maximising the potential of 

agg lomeration: 
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III the first concern is maximising the generative capacity of urban systems 

III secondly; enabling ease of ac(~ess: most activities should be possible on 

foot; ie urban which facilitate oeClestna movement." 

The dual role of development and governance are reinforced in the functions of urban 

management as defined by Clarke (1991 :96-97) under the following headings; 

III the basic r,QI~:ltln 

local governments with regard to 

between provincial 

allocation of responsibilities and 

resources as well as the internal structure of management responsibilities. 

III Development policy and investment coordination: compriSing short-, medium-

III 

III 

long-term strategies for city development planning within 

defined budgets across and within investment with agreed 

responsibilities for public and private 'actors'. 

Management of Cf":>,;:),t;;"(..:> and implementation, . comprising 

physical and O;;)V\ • .u;;u and nt,Qn~r'l",Q of 

pricing, the collection of charges and revenues on 

assigned responsibility to public or private sector agencies. 

functions: comprising the as~.es:sm~em and collection 

their 

and their 

and 

private activities 

provision of regulatory frameworks for public services 

as transport, communications, land development 

building, business licensing etc. 

Relationship aspects of Urban Management ... ""' .... "". Government 

Up until fairly recently, the structures of urban management and local government had not . 
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changed nor been challenged in any significant way (see Leach, Stewart & Walsh 1994:1-

16). It is a time of rapid and unprecedented change which requires vigorous and up-to-date 

research, new paradigms in our approach and all the resources at our disposal. Clarke 

expresses it very well; " ... there is an urgent need to improve the best of human, technical 

and other resources and to overcome or prevent the environmental and poverty problems 

associated with the concentration of economic and social activities in cities. Increasingly 

the path to improved urban management is seen not only as a question of project 

expenditure in individual sectors but a much more complex consideration of institutional, 

economic, social and physical interactions by a variety of 'actors' in government, 

parrastatal, formal private and informal community group sectors" (1991:107). 

These interactions may be systemically modelled to facilitate better understanding. By way 

of a starting point, the primary stakeholders are identified as the civil society or the 

community, the political representatives or leaders and then the administration or the 

institution. Their basic interrelationship is 

shown in a model or system shown in 

Figure 1. This system model illustrates the 

systemic principle of "circles of influence" 

rather than that of linear analysis (Senge 

1990:76). These interactions are a critical 

feature of organizations - as pointed out by 

Sullivan, significant value can be added at 

the interfaces (Sullivan 2000). Furthermore, 

according to Raphael, the richest forms of 

life exist on the edges, between sea and 

land, forest and field, and so on (Raphael 

1976). 

,~ 
T~~~I:~~;~~e \ 

Community 
Delivers 
Services 
to 

Public 
Administration 

Political 
Representatives 

local Authority Directs \ The C;;uncil 
and ~ 

Figure 1: 

Governs 

The system of local government showing 
the basic relationships between 
stakeholders in a community (slightly 
modified after Bennington & Hartley 
1994) 

While the terms 'urban management' and 'local government' are often used 

interchangeably, modern usage of the term 'urban management' appears to be a more 
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economic, social and physical interactions by a variety of 'actors' in government, 

parrastatal, formal private and informal community group sectors" (1991:107). 

These interactions may be systemically modelled to facilitate better understanding. By way 

of a starting point, the primary stakeholders are identified as the civil society or the 

community, the political representatives or leaders and then the administration or the 

institution. Their basic interrelationship is 

shown in a model or system shown in 

Figure 1. This system model illustrates the 

systemic principle of "circles of influence" 

rather than that of linear analysis (Senge 

1990:76). These interactions are a critical 

feature of organizations - as pointed out by 

Sullivan, significant value can be added at 

the interfaces (Sullivan 2000). Furthermore, 

according to Raphael, the richest forms of 

life exist on the edges, between sea and 

land, forest and field, and so on (Raphael 

1976). 
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Public 
Administration 
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Representatives 

local Authority Directs \ The C;;uncil 
and ~ 

Figure 1: 

Governs 

The system of local government showing 
the basic relationships between 
stakeholders in a community (slightly 
modified after Bennington & Hartley 
1994) 

While the terms 'urban management' and 'local government' are often used 

interchangeably, modern usage of the term 'urban management' appears to be a more 
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inclusive statement which attempts to encompass the wider issues of environment, the 

global context and the broader community. Local government refers more specifically to 

the institutions of decentralised government. 

The RDP White Paper (RSA 1994:18) summarises the functions of local authorities 

succinctly as follows; 

In general, local authorities are key institutions for delivering basic services, 

extending local control, managing local economic development, and redistributing 

public resources. However, for the first time in South Africa's history, emerging 

democratic local authorities must work with community-based organisations and 

NGO's to establish minimum conditions of good governance and to implement 

effective development projects. 

The introduction of the term "good governance" here is important and will significantly 

affect the emerging form of the urban management model in our society. Swilling (1994:9) 

argues that "local urban governance refers to the realm of relations between and within 

organisational forms (from public institutions, to private and non-governmental 

organisations to less formal associations) operating at the local level in urban areas, with 

local governments playing some role in governing and managing the urban development 

process in conjunction with an array of formations in civil society that are involved in one 

way or another in promoting and/or defending civic interests within the civic public realm." 

Here again, the emphasis is on relationships. 
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the essential relational olor'li"\O 

model in Figure 1, it may be 

to more fully describe 

and relationships 

in sustainable in Urban 

Management. They align 

well with the principles contained 

in Batho Pele White 

1997:15). Figure 2 

provides the expanded model. 

Note how reciprocity is required in 

, . 
from Hyden (1 1 applying them to the 

Authority 

relationships between the Figure 2: The Urban management Process showing roles and 
relationships and the of good governance 
developed from 12). 

2.4 A distinctive and expanding for Local 

While certain lessons may from the body of knowledge", 

differences between the public private sectors are significant and need to 

when drawing comparisons. Leach et al (1994:7) distinguish local government 

as from other 

political 

distinguished from many 

"Local authorities are not only providers of 

local choice and local voice .... The local authority is 

by a of that reflect its dual It 

is the local authority as an organisation: 

III is based on local election; 

II is subject to public accountability; 

II has the right 

II is a multipurpose organisation; 

II is constituted 

III gains its and 
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III is a multi-contact organisation 

that it is a special type of organisation requiring study in its own right." 

Bennington & Hartley (1994:8) provide the following more succinct interpretation of the 

urban management strategic role; 

"In the UK and in many parts of Europe there is a developing awareness that local 

authorities potentially have a much wider and more powerful role in the local 

community and the local economy than simply administering statutory welfare 

services in accordance with national legislation. There is a growing recognition of 

the fact that a democratically elected local authority can have a wide range of direct 

and indirect impacts on its area, if it consciously harnesses and uses three distinct 

roles; 

III its traditional social role in distributing, administering and "delivering" services 

to users; 

III a more active economic role in stimulating and developing the local and 

regional economy; 

III a political role in representing and giving voice to diverse needs and interests 

within the local authority." 

Adding these particular functions to the basic system helps to illustrate the interlinking that 

is required in urban management within the context of the wider community. This is shown 

in Figure 3. As such it may serve as a model of the mission of urban management. 
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· Resulting in; 

I BUSINESS i oppo",,,,"), . 

Stimulate 
Development 

Representation 

Accounting 

STATE 

PROVINCE Intervention, etc. 

Figure 3: A focussed, mte:grat~~d and srrat.eglc role model for urban mrulag~~ment 

Urban managementcis, furthermore, undergoing major changes internationally. Palmer 

identified a number:'of these changes in a study within the Water & Sanitation sector, a 

significant component of urban management. are, therefore, considered relevant and 

a selection of the mOre fundamental shifts are summarised here (Palmer 1994:9); 

III Decentralisation of operations; previously operations are being 

decentralised." ... modern democracies allow the maximum number of 

decisions which affect communities to taken the closest practical 

democratic level to those affected by the decisions. This is really about the 

natural progression the fundamental principles of democracy" (Lowrie 

1995:51). 

III public participation; user and consumer groups are beginning to 

have more input into policy making process and having other influences 
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on the way in which agencies operate. This increases accountability and 

responsiveness to local needs and also allows women, who are most 

affected by inadequate water and sanitation facilities, to have greater 

influence. [As suggested by Swilling; "What is common across the sub

continent ... is the search for institutionalised participatory modes of 

governance in response to the generally accepted incapacity of urban 

governments to meet the urban challenges on their own." (1994:52)] 

Increasing use of market-based mechanisms; ego demand management 

through block tariffs 

III Commercialisation of management I elements within structure; performance 

management techniques to improve budgetary control and improve 

institutional efficiency and performance. 

III Greater private sector involvement; ego contracting out of services. 

And from Leach et al; 

III Enabling authority - a trend in Europe. "The role of local government as an 

institution within the governmental fabric of the country is changing 

fundamentally. The key element of this is the move from being the direct 

providers of services to acting as agencies which specify and purchase 

services rather than providing them directly. This direction of change is 

captured by the term 'enabling authority'" (1994:2). 

These trends have not gone unnoticed in South Africa, and inform both policy (discussed 

more fully in Chapter 4) and strategic direction. In order to inform the latter certain key 

issues need to be identified and defined. 
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2.5 Strategy framework for local government transformation 

2.5.1 Strategic management 

Strategic management has 

especially since 1980. The 

sector economy. The 

Sun Tzu who Art of 

confined military activity, 

activities. In 

activity" and often the 

1998:9,18). 

The fact that a militaristic word 

a growing over the last four decades, and 

is concentrating primarily on the private 

writings on military strategy can be traced back to 

fourth century Strategy used to be a word 

to include a wide variety of planned 

now "considered the high point of managerial 

course business schools (Mintzberg, al 

as ·c.T,."!ITO ...... \ was appropriated for business planning 

was most likely due to competitive within the commercial 

sector. This would also why local govemment has lagged in this field where market 

competition and other lacking. growing first world practice of 

running local government as a and not a bureaucracy (World Bank 1 is 

focussing attention on of management. 

Wright et at (1992:3) define somewhat narrowly as "top management's 

~l~"QnT with the organization's missions and goals". This attain outcomes 

how strategy is "c.T~'~vl as planning towards a defined goal, nnliNp.'Vp.r 

Mintzberg further UOCleS'[S the following five definitions which he are 

for a more comprehensive understanding: 

II a plan; "<;;;I'-Tl£"'.n a guide or course of action into the future, a path to 

II a pattern; plan, or "consistency in behaviour over time" ..... "looking 
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II a position; "namely the locating of particular products in particular 

II a perspective; "an organization's fundamental way of doing things" 

II a ploy; "a 'manoeuver' intended to outwit an opponent or competitor" 

(Mintzberg 1987:9-14) 

strategic linkages ....... ,'''''<:: .... .., the environment and the are particularly 

in local government. Chaffee found strategy involves both organization 

environment, where organization uses strategy to deal with changing environments" 

(1 In in Designing effective organizations. Mintzberg 

I"rjl',cl"'l one view C!tr~~tcrnl "as a force " ... ,"'''''"', ... organization its 

environment" (1983: 1 

Four purposes of C!Tr~~TCrl\l within an organization were juxtaposed by Mintzberg, al. 

~n~::un'I!'T four as follows: 

II 

II 

II 

II 

Strategy direction," and 

be blinding to hidden 

Strategy focuses effort"; 

alignment cohesion, but it can 

one hand 

coordinate effort, but it can become a trap of "groupthink " or to a 

approach. 

Strategy defines the I'\r",,~ .... i,.,.~t"j,.... .... 

understanding of the organization. It could 

a stereotype. 

a common distinctive 

oversimplify it or reduce it to 

provides conSistency", order and a reduction in ambiguity, thereby 

action. It however, distort or misrepresent, leading to 

confusion (1998: 15-1 

Moving closer to 

management as 

role of strategy within an organization, Rossouw strategic 

process offormulating and implementing strategies in response to the 

so as to ensure the survival success of 

(1996:297). local government environment within which it 
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undergoing rapid and fundamental within South Africa, bearing a multi-faceted 

on organizations to more and perform This the complexity 

of management significantly, thus creating a demand for coherent and sustainable 

strategies a management framework that ensures success. 

In part, the complexity derives from the multiple pressures a) sustained services delivery 

during current transition, b) the transformation of the organization in terms of 

governance and management, c) an improvement in the services being delivered, and d) 

an accelerated socio-economic developmental focus. All of these are critical to a 

communal urban in South Africa. A strategic framework is that will enable 

a of all requirements in a way facilitates a successful organisational 

transformation while also ensuring sustained delivery during the transition. In the 

long-term is should deliver both improved services delivery and sustainable socio

economic development leading to a city of 'opportunity and community'. 

Local government as a system and as a process 

In order build strategic framework, it is necessary to first of all define the ongoing 

operational or fundamental business process for local government. This is aided by the 

model shown in Figure 1 which may 

be further developed as a linear 

process of services delivery as shown 

il} Figure 4. This of foci, 

which primarily an ongoing 

operational and productive is 

termed, for the purpose of this paper, 

Fundamental Business Process 

as the 'fundamental process' '-----F-u-n-dam-e-nta-'-B-u-si-ne-ss-P-r-oc-e-ss-o-r -'o-ca-' ;(;-;,n~-;-en......lt 

as distinct from a planning or other 

process. The political representation is further defined as the 'governance focus' which 

"stresses importance of participatory political practices and 'enabling' policies to 
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and "serves deepen 

democracy and expands the institutional of [ 

urban management" (Pieterse al 1999:14). 

Public administration depicted as the 'internal 

and, finally, the of process 

shown as 'external focus' (or primary 

stakeholders) which represents the customer. 

Strategy and developmental local 

government 

i 
Q: 

(!J 

~ 
0 
(!J 
Of!:: 
0 

t 

Developmental Process 

Where have 
we come 
from? 

Current Where are 

Situation we now? 

How do we 
achieve our 
Visioin? 

Where do Desired Future we want to 

- Vision-
be in 10 years 
time? 

White is explicit in its description of Figure 5: Developmental process 

government's role: "Developmental local 

government requires that municipalities become more strategic, and ultimately 

influential in the way they operate" (PACD 1998:22). Integrated Development Planning is 

put forward as process through which a municipality can establish a development plan 

for short, medium and long term." 1998:27). The Urban Development Strategy 

of the Government National Unity discussion document described an urban strategy 

which a progressive plan showing urban the vision and 

the action areas for implementation (RSA 1 12). A more 

detailed process described in the White Paper on Transforming Public Delivery 

(Batho White Paper) which included: the identification the 

establishment of the customer's and priorities, establishment of the current 

baseline, the identification of the 'improvement gap', the setting of service 

standards, gearing up for delivery, the announcernent service standards, monitoring 

of delivery against standards and the publishing of (RSA 1997:26-27). are 

all essentially normative, programmatic means improving the product of the institution, 

which in this case is local services. may simplified as a four 

planning (or strategy-making) process of defining the context (history, current situation 

needs), strategy formulation {they may short term and/or term and include 
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visioning), and finally, r<;;>H'<;;>UI (ongoing and at milestones). This process is illustrated in 

Figure 5 in a time-line that is with vision as the objective at the of 

process. Each a configuration or state of being and in each case 

would be some form of or transformation - planned or unplanned to proceed from 

one to another or a "path from here to there" (Mintzberg 1987:9). Note too that, for 

simplicity only a is shown. This could also be expanded into 

short, medium objectives or put another way, a progression of desired 

"t,..:stO/"t\l (RSA 1995a:12), the Discussion The Urban 

1997:30), on Government (PACD 1 18) 

all emphasised ovt'OI'I'\!::Io arena as the object of the developmental uruce~iS while the 

Municipal the "internal transformation core 

components of an 2000:38}. Put in another way, and with I'OT'::'I'Or"lI"'O 4, 

each of the of business process' has a dual or or 

reciprocal relationship. Council in its role of governance, for 

relationship of accountability to the community and a relationship of 

administration. 

over 

This thus to provide a strategy of 

transformation from one cc;mfiguration to the next

as Mintzberg put it, an organization adopts 

(1 

In 

that all 

making becomes a 

from one state to another" 

is illustrated in Figure 6. 

c:tl'~3tOl'nl framework, it is suggested Figure 6: 

of local government 

The Dev'elotlme 
transformation process 

be incorporated in strategic planning form part of an 

integrated transformation process. Without this comprehensive view implementation 
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transformation process 

be incorporated in strategic planning form part of an 

integrated transformation process. Without this comprehensive view implementation 
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of change, it is suggested that any gains achieved in isolated components of the system 

will be unsustainable and short-lived. 

2.5.4 Strategy framework 

The developmental process thus needs to be applied to all aspects of the fundamental 

business process, ie: governance, internal institution and the external focus (or customer), 

in order to give effect to the whole policy and ethos of the white paper on local government 

and the National Constitution. In other words, the uni-dimensional processes described 

above need to be transcribed into a two-dimensional strategy which transforms the whole 

fundamental business process from its current state to the future desired state while at the 

same time recognising the issue of continued service delivery. This may be illustrated as 

shown in Figure 7 which shows the change process from one configuration into another 

and applied to the whole system. The "boxes" on the right hand side and those on the 

underside of the matrix are visionary and describe the objectives of the respective 

processes. The balance ofthe "boxes" represent various processes, historical, current and 

proposed, both vertical and horizontal, and which have duel objectives - both toward the 

customer and the respective 

focus in local government. 

This multi-dimensional matrix 

serves to illustrate (as plan, as 

patterns, as positions and as 

perspective) the profound and 

all-encompassing nature and 

scale of the transition. 

Governance, institution and 

society are all changing 

concurrently as South Africa 

seeks to create a "people-

STRATEGY FRAMEWORK 
~ Governance Internal External 
~ • Focus Focus Focus 

Historical I Eg:.1 rill ri ~ 
Background "Apartheid"l y ~ y ~ 

Current 
Situation 

-D- ....D- ....D-

CJc)CJc)c=J 
T & t' -D- ....D- -D-

ranslorma Ion CJ c) CJ c) c=J Strategy: 
Short Term 
long Term -D- ....D- ....D-

Desired 
Future 
State 

Figure 7: 

llrillr-\I Eg: 1 

~ Y ~ Y I"Global City" 1 

Proposed strategy framework 
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centred society" (RSA 1994:6). In other words, it the 'quantum' nature the 

change as opposed to 'piecemeal' (Mintzberg et aI1998:313). 

It serves as both a plan and a perspective on the transitional process provides a simple 

definition of the multi-faceted nature of all that is entailed. In order to illustrate the utility 

this approach, the published or statements of intent 

Johannesburg (Gordhan 1 and Cape Town (UNICOM 2000a) been precised into 

the matrix and the are reflected in Annexure's A and B. While it is beyond the 

"""''''I .. '''' of this to analyse these strategies, it is important note how approaches 

do differ in their content, emphasis and It should also be borne in mind that these 

were at for purposes and within different 

settings. 

Transformation or change management 

The different c!Tr~not'uoC! employed by two of largest cities in Africa help to 

illustrate how complex, fundamental, far-reaching profound the task It is this very 

ofthe required change confronting us that "makes strategic management an exciting 

field [in which we1 are ... constantly confronted with a and nuanced world, full of 

surprises, [and] a world that favours imaginative action" (Mintzberg al 1998:298). 

'Imaginative is not considered important in the local government context, 

however, given escalating magnitude task presented by both emerging legislation 

and the within community, this is considered essential. Of particular concern 

effect of transformation on the organization's ability to maintain its primary function of 

services delivery. As Cameron put it; "Unitary structures should ... be introduced in a way 

that will minimise administrative disruptions so that can focus on service delivery" 

(2000:1). Change however, become a permanent the South African 

context when one considers that local government has been changing fundamentally since 

the elections in 1995 1996, and once facing fundamental transformation 

over next several years. Osborne & Plastrik put it quite bluntly; "reinvention is a long, 
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hard slog" (1997:341). This means that administrators have to have a permanent "bifocal" 

approach, that of ongoing customer focussed business and that of customer focussed 

development. 

Six models of transformation strategies were dis-aggregated into the Strategic Analysis 

Framework in Annexure C in orderto analyse their respective merits for application in local 

government. Van der Waldt and Knipe argue for a project management approach to local 

government restructuring which is summarised in the first row. Osborne and Plastrik 

(referred to earlier) base their "Five strategies for reinventing government" largely on the 

experiences of the United Kingdom, New Zealand and Australia's efforts at transforming 

government. Their five strategies are divided into the appropriate process steps in the 

second row. The rest of the transformation strategies are all private sector based, and 

each has merits that provide the material on which to enrich the proposed framework. 

Of particular interest is the lack of attention to the governance and external focus of almost 

all the approaches bar that of Osborne and Plastrik. This is particularly surprising in the 

private sector strategies, where the customer focus would normally be prominent, given 

their profit motive. The approach of Osborne and Plastrik is considered the most 

promising, due in part to their attention to the whole business process and also the obvious 

success of these strategies within government to date. These include the USA, Australia, 

New Zealand and Great Britain (1997:9). 

2.6 The transformation of local government 

The strategy framework may thus be applied in the discussion on the current 

transformation within local government. 

2.6.1 Focus on city governance and leadership 

In considering the relationship with civil society, Olivier pointed out that; "Municipalities play 
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a critical role in fostering relationships with civil society to the closeness to local 

communities ... [and] ... putting community first is a core responsibility of local 

government". He concluded that; "representative democracy needs to supplemented 

by participative democracy ... " (1998:1 In order carry out the "political role in 

representing and giving voice to diverse needs interests within the local authority" 

(Bennington & 1994:8) in a way that could termed 'good governance', 

predicated on a foundation of accountability, transparency and reciprocal forms of 

relationships in the political and executive of the city. Integrity will to be 

and then a foundation of can be built for future success (Hyden 1 As 

Davey put it: "Local accountability is usually regarded the hallmark of municipal 

government" 992:49) . 

. The primary role of leading delivery indicates that macro-structuring of the Council is 

critical. purely institutional focus on transformation would have only short-term benefits. 

Thatcherfound in her initial reform efforts in the UK, staff and 'effiCiency scrutinies' 

were insufficient and did not have the long-term self-perpetuating gains that were 

necessary. Strategic and fundamental change throughout government was required that 

would have a domino effect - changing everything else. In her 'Next Steps' programme she 

used a number of key levers including; 

II "privatization of functions better performed by businesses operating in 

competitive markets; 

II uncoupling steering and rowing; 

II performance "'l"\r'1'r~ 

II decentralization of authority to units f'1:>C!nnlnC!llhll:> for work; 

II public-private competition; and 

II accountability to customers through choice, customer service standards, and 

redress" (Osborne and Plastrik 1997:27-37). 

Osborne and Plastrik rer:::1eatedly found levers to effective "",..,,,,nT of change 

aU of National, state, provincial and local government in the USA, the UK, Australia, 
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New Zealand and Canada - "these are the levers that change the framework within which 

organizations and people work" (1997:37). According to Beer al; 

"Most change programs don't work because they are guided by a theory of change 

that is fundamentally fJawed . ... According to this modeJ, change is like a conversion 

experience. Once people "get religion, " changes in their behaviour will surely follow . 

... In fact, individual behaviour is powerfully shaped by the organizational roles 

people play. The most way to change behaviour, therefore, is to put people 

into a new organizational context, which imposes new roles, responsibilities and 

relationships on them" (Beer et al 1990: 159). 

Osborne and Plastrik identify fundamental levers of change (that have worked in 

bringing about fundamental and sustainable change) with their ....... ,.; • ...,\.1, 

approaches as shown in Table 1. 

strategies and 

The 'lever of purpose' fits squarely within governance. the second and last two within 

the institutional focus, while the remainder rests with the citizen and customer focus. 

Strategies under 'clarity purpose, role and direction' in summary include; 

II Divestiture non-core or non-legislated functions such as abattoirs and 

markets or gas works as in Johannesburg. also applies to functions that 

are no longer required, or that can better be out by the private sector. 

As Mintzberg puts it: "contract out where you lack the core competence" 

(1998:258). 
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Defining and clarifying 

leadership should 

'steering' as ODloos;ea 

itself to steering and 

'rowing'. Political 

running 

Table 1: The five C's (from Osborne & Plastrik 1997:39) 

Accountability 

Power 

Culture 

COflseQIUeI1ICeS Strategy Competition 
Management 

p .. T1rnM'"l!"l':u'\,,, .. Management 

Customer Strategy 

Strategy 

Strategy 

of the organisation to those responsible. key here, according 

Osborne and Plastrik, is "uncoupling and rowing, allowing 

organizations develop contractual relationships with rowing organizations" 

(1997:96) . align this recommendation with Peter Drucker who 

rt::.r·nl'Y'I'Y'\.::ln .... t~ "TlClIrl.::lr'!:l decentralization" for corporations (1974:572-585 

and Plastrik). In of the advantages, 

says; 

It 

t::./"I'::lI"'!:I1 decentralization has 

for each member 

his own and to understand 

stability and yet adaptable. It focuses 

directly on business performance and 
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and considerable economy. 

business to understand 

whole business. It 

vision and efforts of 
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.. Improving the capacity of the political and executive in their policy-

making (or.steering) role. Various are available to develop the capacity 

of leaders to (Osborne and Plastrik 1997:102-110). 

Various institutional options are considered in more detail 

2.6.2 Focus on institutional transformation 

dual relationship foci on political leadership and on the customers is illustrated in 

,,,,.;:.;:t, ... ,,:::;;:t statement that "the choice among institutional arrangements should be based 

on the objectives of promoting 

1\/.:IIn.:ll(~c! to· users and other financiers) 

. (1993:3) (emphasis in the original). 

(fair access), and 

the supply infrastructure 

.. Accountability and transparency are considered fundamental of 

management (UNCHS 1993:4). largely unaccountable 

bureaucracies the past are under increasing in the era, 

especially in the democratic governance environment. Equity and 

equality law has its roots in . Bill of Rights within the 

Constitution (1996:7). It expression in the notion of equal access 

for all, found in Basic and principles governing public 

administration, also in the Constitution (1 

.. Efficiency and effectiveness. As resource constraints become greater 

and greater, so the to become efficient effective will grow in 

order to remain Current are unacceptable. In some 

cases, productivity of the in-house service is of the of one third to 

one quarter that in the private sector (SPM 2000a). Public perceptions 

et'tlectlvene5:;S of local government are particularly poor, and not without 

reason. As Fox the objective: is to deliver the 
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lowest U~~:HUle life-cycle costs for society" (1 

As the Unicity form of local government approaches in metropolitan areas, there will . 

an increasing 

analysis, 

on 

when considering 

hereunder (Leach al 1 

structuring ofthe new city government. In order to carry out 

or paradigms (often competing) require assessment 

the restructuring of government, and are listed 

III Differentiation line management) versus integration; 

III Centralisation (Lr.o. decision-making and versus decentralisation 

(participative decision-making and decentralised operations); 

III Specialisation (technical) versus generalisation (generalists); 

III High formalisation (bureaucracy, red tape) versus low formalisation; 

III (self-sufficiency) versus (linkages with other· 

further paradigm is 

III Competitive 

Senge (1994:17) 

"Inevitably, one of the 

as follows: 

work uralcm;es versus monopolistic organisations. 

"core dilemmas" the problem thus: 

that makes significant 

competing goals and norms: we want to distribute power 

difficult is conflict 

authority and yet we 

want to improve control 

absolutes, each of 

(1994:87-88) 

in circumstances ,,\lngrg 

to organise on 

were an end in itself .... 

the most appropriate 

coordination. None of the paradigms are 

to be balanced against its opposite. A warning by 

n ••• one ofthe dangers by local authorities, particularly 

for change are considerable, is that an is 

one decentralisation) as though that 

crucial judgement 

between the pairs of 

authorities involves 

involved." (1 

is more optimistic and opines: "Good strategic thinking brings such dilemmas to 

surface, and uses them to catalyse imagination and innovation". 
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Some these paradigms 

are illustrated in 

Mintzburg's (1979:302) 

description of five 

"pulls" on organisation. 

Bennington & 

(1994) adapted his 

concept and produced 

Figure 8 to illustrate the 

"pulls" which represent 

some of the inherent 

incentives that shape and 

drive organisations. 

The strategy fo r 

institutional transformation 

should include the 

optimum alignment and 

harn ng of these 

"drivers" in a way that will 

ens u re successful 

attainment of the national 

and local 

World 

for the city. 

suggests 

that; "Successful providers 

integration is difficult: the five pulls of organisational power 

Middle line managers 
will tend to demand more autonomy from the 
parent organisation, bUI will of/en lend 10 restrici 
the ,autonomy a/their own subordinates 

(pull to decentralise) 

t 

I (,oil ro< ,"r ..... ' i,d.,md,,~) \ 

Adm inistrators 
will tend to 
and processes 
overall strategy 

(pull to standardise) 

of/he between themselves 
in order /0 consolidate their own positio 
within the organisation 

(pull to collaborate) 

Each of the five groups exerts a 'pull' on the way the organisation operates. 

These 'pulls' are the natural tendencies followed by each part of the org;anisati,on. 

(Adapted from MinlZberg 1983) 

n.,",'''I<~.U by Bennington & Hartley from Mintzburg. 

of infrastructure in the public or private se(:mr are generally run on business 

and have basic characteristics: 

.. They have clear and coherent goals on delivering services . 

.. Their management is autonomous, and both managers and employees are 
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These 'pulls' are the natural tendencies followed by each part of the org;anisati,on. 

(Adapted from MinlZberg 1983) 

n.,",'''I<~.U by Bennington & Hartley from Mintzburg. 

of infrastructure in the public or private se(:mr are generally run on business 

and have basic characteristics: 

.. They have clear and coherent goals on delivering services . 

.. Their management is autonomous, and both managers and employees are 
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accountable for results. 

They enjoy 'financial independence." (1994:37) 

Osborne and Plastrik go further (see Table 1) and recommend the levers of incentives, 

empowerment and culture change. In summary the strategies entail the following: 

III Consequences strategy. This ensures that performance is related to 

consequences, through enterprise management (utility option), market 

competition (competitive tendering) and or performance measurement with 

both positive and negative consequences depending on performance 

(1997:40). The World Bank suggestthat "The weaknesses in infrastructure 

provision are inherent in the incentives built into current institutional and 

organizational arrangements" (1994:33). Israel found that two primary 

factors explained the performance of organizations and offered the incentives 

with which to improve performance. These were competition and 

specificity. Competition is discussed in more detail later. Specificity was 

"defined in terms of two groups of elements: 1) the extent to which it is 

possible to specify for a particular activity the objectives to be obtained, the 

methods of achieving those objectives, and the ways of controlling 

achievement and rewarding staff; and 2) the effects of the activity- their 

intensity, how long it takes for them to become apparent, the number of 

people and other activities affected, and the practical possibilities of tracing 

the effects .... the higher the degree of speci'ficity, the more intense, 

immediate, identifiable, and focussed will be the effects of an activity." In 

addition to market competition, Israel suggests surrogate competition in the 

form of pressures brought to bear by customers, regulators, politicians or 

through internal institutional measures (1987:4-5). These measures coincide 

with the recommendations of Osborne and Plastrik. 

III The control strategy. Bureaucratic control stems largely from the lack of trust 

within organisations, particularly as they increase in size (1997:212). This 

strategy is largely about decentralisation of power through organizational 
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,.", .... 

empowerment, employee empowerment community empowerment 

Osborne and Plastrik put control strategy pushes significant decision-

making power down through the hierarchy, at times to the· 

community. It shifts the form control used from detailed and 

hierarchical commands to shared and that 

accountability for performance" (1997:42). leach et suggest that 

"Distinctions can drawn between: 

geographical decentralisation for 

services; 

access and more responsive 

• political decentralisation for community involvement and strengthened 

reo",roe,,,,,n,-,,,,,,,,,,,, democracy [mentioned earlier]; 

• management decentralisation 

effectiveness ... " (1994:128). 

greater organisational 

In commenting on the success of the decentralisation movement, leach 

found that different of decentralisation vary in to 

which they have been adopted: 

• management decentralisation within departments has been more 

readily than management decentralisation across 

departments; 

• decentralisation access has more readily achieved than 

decentralisation of decision-making; 

• decentralisation of decision-making within officer is more 

widespread than devolution of power to area committees or to local 

communities (11994:147). 

conclusions are not surprising. The greater challenge to existing 

ways of working, such as strong hierarchy, the more difficult they are to 
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III The culture strategy. Osborne and Plastrik believe that: "Culture is 

powerfully by ... an organization's purpose, its its accountability 

system, and power "reinventors use three approaches to 

reshape the culture; mould organization's hearts, and minds" 

(1997:43). They describe a wide range initiatives to transform the culture 

of an including; creation a shared vision, mission and 

values, providing capital test innovative shifting peoples' 

paradigms, changing habits by providing new experiences, touching 

though various means, winning minds by developing new mental models, 

and so forth. 

Focus on the and the customer 

The bi-polar view of the user comprises demand for services (incorporating quality and 

choice) and participatory governance. 

.. Focus on the user (people-centred). In his World Bank on 

options for urban infrastructure management' (1994: 1) liThe key 

to reformed infrastructure policy is delivering infrastructure services to 

user's demands" and further "A demand infrastructure requires a 

transformation of the institution. Demand orientation means that all 

processes in the organization respond to the customer" (1994: 1 +11). This 

implies a measure of choice in type, and level of services. Osborne 

& "Sunnyvale has discovered when an organization 

empowers customers, whether through choice or service standards or 

satisfaction they become the engine of and they quote 

Tom Lewcock, the City of Sunnyvale, California who that 

satisfied customer is the ultimate performance indicator" (1 177+178). 

Local government in South Africa is starting to the kind public 

demand for value for money services that swept the USA, United 
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2.7.1 The 

Kingdom, New Zealand focus on demand, however, 

represents quite another kind in South Africa with nearly one 

third of the population living under the poverty datum line (CMC 1998).' 

Equity and equal access to with "cost recovery which is 

an essential aspect of sustainable infrastructure delivery" (Fox 

1994: 13). In order to that are required in the 

administration's approach to customers, a Charter' similar to that 

introduced in the UK, would be a starting point that would serve to transform 

mind-set from an inward focus to an focus (Osborne & Plastrik 

1 192). 

participation. "Consultation is a 

~rt.,. ....... ,,,,n1' but it can only 

conducted on a regular basiS, and 

participatory arrangements accompanying the 

management: policy, programme, implementation, 

evaluation" (UNCHS 1993:9). Abbott (1996) 

good 

if it 

into permanent 

of development 

monitoring and 

to this ongoing 

sustainable participatory governance as "Community Management", an area 

which will require intense debate and deliberation as form of the unicity 

decision-making structures emerges in months following the local 

government elections. 

government transformation and ..,""'r""' .... .., will 

deliverables in the future. 

will be more fully discussed later. There are rra(]e-CJTTS 

to ensure that the competing 

are and met in a sustainable fashion. 

""",w,n of government may be modelled as a three fold 
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political representation or public i"'+ .. ,.,.+ ......... and civil 

Reciprocal relationships leading to trust between the role-players 

is an importantingredient for effective urban governance. 

International trends in local government 

economic development, decentralization of 

a r.a'="Tcr role in urban and 

greater participatory 

governance, increasing use market-based mechanisms, commercialization of 

management, greater public sec:tor involvement and a shift towards the 'enabling 

authority'. 

2.7.4 Local government transformation is multidimensional may modelled as a 

bipolar view of business and transformation from the current configuration 

to the future configuration. 

2.7.5 Urban \/,g,rn!:lf"lt",g,requires P',",rlTHofpurpose implying; a) the divestiture of non-core 

or functions, b) r,g,.,r1,g,tlnn"'1"1 its role as 

and c) improving the capacity political leadership 

'steering' and 'rowing', 

role. 

2.7.6 Fundamental change is required in the public sec:tor administration should 

include; a incentives) strategy which encompasses appropriate 

incentives for performance, b) a balanced to decentralization whereby 

policy is centralized, operations decentralized some form political 

decentralization for greater community involvement, c) a cultural tl"!:I, .. et/"l1"1"n 

which includes a shared vision, shared mission and shared values. 

2.7.7 A 

for 

on 

would be a 

user participation is required. An important lever 

charter. 
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3 TOWN .. PRESENT AND FUTURE DEFINED 

Substantive strategy formulation requires a understanding and definition ofthe 

city's context and desired future. The city's ,.." ...... "'.VY 

understanding of the historic background which .... <:>1r<:>..,,.., 

should also 

the current 

a 

that 

Other consideration include the growth of the informal sector, the requirements for a 

future and that would make up a compelling vision for the city. 

3.1 Views of the 

The definition of any city with its particular raison d'etre, or even n ... Tn .... 

founding purpose. Here history of Cape Town is well known as the land Khoi 

and as a victualling station for the Dutch India Company. 

A city begins and a number of but most often the area "provided 

favourable environmental making town living relatively easy" (Encyclopaedia 

Britannica 1995:425). While this may be true of it is not always case. For 

example, Johannesburg for a totally namely 

for material gain predominated. 

Haworth in book 'The good city" (1 suggests that conception of 

a good city centres on ideas: and community. On the one hand, 

people look to the city for social individual growth on the 

other, peopled ask arrangements in a way that answers to ideal 

of community". This definition provide a profound and succinct of what 

constitutes the demand for urban settlements will provide a foundation for further 

discussion. Cape Town, the growth of which was influenced by a of external 

interventions, rich material for historical de'finition which follows. It 

concentrates on settlement aspect history of the as an informant of 

the apartheid structure of the city. 
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3.2 Historical background of nr.:l.l:I'I'£I:.r Cape Town 

are three StalCles that be identified in of South African· 

cities (Lemon 1991:1 1981). was 'settler-colonial' period 

which lasted until the early of Union. Second was the period of segregation from 

until 1950, and third was the more strictly applied apartheid policy from 1950 

onwards. The situation in Town, however, differed slightly from this general model 

in timing of the introduction development which ..... ""'" .... " earlier than Union 

just after the turn ofthe century. For the purposes of this three stages may 

summarised as follows: 

II1II Settler-Colonial turn of the century 

II1II Segregated City 1900-1 

Apartheid City - 1 onwards 

Settler-colonial period and black settlements 

This 

foray into 

had 

, which started in 1652 with the first landing of settlers, 

for the benefit of 

to Table Bay since the 

around the Cape. 

of van Riebeeck. The 

first 

slaves 

came from 

most of the imports came from Madagascar. 1807 many 

of those sold into slavery on African coast were released at 

as at Leone, and 'apprenticed'" 1979a:132). Of note is that "it would 

seem that enslavement of Africans 1 from within what now South Africa was OVTI"'.::::o.1T1&:l 

rare" 

The first 

1984:16). 

black settlement in 

sense in which it is commonly 
within South Africa. 

41 

is ofthe Mfengu (Fingo), 

today, ie. Bantu-
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by the German naturalist as having been their fatherland by the warlike 

few families of who , A missionary rOM,I"\rT of 1839 described them as 

lived near the foot of Mountain. "This settlement relatively 

decades and only gradually in size. Although known to contain inaccuracies, 

colonial census of 1 indicated a black population 274" {Judges & 

1976:123}. 

In nineteenth was considered to of the most cosmopolitan 

places anywhereu 1984: 15} and 

"the most motley crew in the world", In the 

(1 154) described it as 

half of the century there was 

diversity amongst the Black population, "including indigenous Khoisan, from 

Madagascar and West Africa, labourers from Mozambique, and 

Mfengu)" from the Eastern Cape 1990:1), 

Within a short from 1878, typical symptoms of urbanisation in a colonised 

developing country were recorded, fighting, conflict and 

squatting. The are described below are typical ofthose found Town 

today: 

II The Town Council complained to Native Affairs r'fm~n1 of the 

Africans 'perambulating the streets of Cape Town, many in a 

semi-nudity, and soliciting food and money from inhabitants .. : 

1984:25 and Archives 1878). 

II broke out new labourers arriving (who were paid less) 

those Black dockworkers replaced. distinction was further 

'nTr'r .... .:::.1"I by the 1890s when Bantu-speaking were called "Kaffirs" 

or to distinguish from the more population 

1990:1). 

In "1881 a 'regular free fight' developed when about two hundred Africans 

up from the locations in the Vicinity' of Papendorp and were 

att:aCr,ed by a mob of and 'coloureds', who proceeded to destroy 
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African propertyll 1984:29). 

the 

hundreds of Africans squatting on the SIOIJeS 

[the origin of the name is unknown]. 

two other large concentrations of 111'rlf'~r'C! 

a ,",VULI.II,,", of hundred lived in corrugated iron huts on 

Mountain, quarrying and working on a new reservoir to serve 

an even number worked on the docks" (Saunders 1 

epidemic of 1896-97 ravaged the Eastern 

in 

city 

of Table 

city, while 

1 ). 

of cattle and The great 

drove many to more highly,paid and more pleasant working conditions at the 

docks in 

turn 

to increase the African population to thousand by the 

1 The result of this was by lithe turn of the 

century over 1500 migrant workers in barracks at the 

harbour, while ~n,'\'I'l"'u:,1" perhaps 8000 lived ...",..,.,"""", Within the 

city itself the concentration was in District Six \",n,e..-.; .. they 

mostly occupied tenements or lodging-houses, in Horstley Street 

area," (Saunders, 1 135) 

3.2.2 Segregated City 

As the century drew 

increasing concern 

about the idea 

a close, the number of Africans increased dramatically and caused 

the whites. This prompted a vigorous in the press 

a location where Africans could confined (Saunders 

1 1 concerns and fears prompted the regationist policies that 

followed and on cornerstones of the Apartheid The first of these 

locations was Uitvlugt, the history of which is described ...... ,"\1\1 

III Uitvlugt I N'dabeni 

In June 1 Town City Council (CCC) for 

Agriculture to provide land at Uitvlugt on which to build an location, and 

43 
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thereby the housing This was turned down and instead CCC 

considered a tract of land for a works near Maitland, but 

they delayed the start of the in order to the drainage A . 

rneeting was held with the Prime Minister in September at which Council was 

relieved of responsibility of the provision and running of a location (Saunders 

1979a:1 1983:4). thereafter, Prime Minister appointed a 

commission under Stanford to the of a iocation. Its draft 

report "recommended that, 'to C:::Qr"'~"'!:IItQ Natives Europeans' 

in the urban all Africans should either be .......... ,,:,,;;;; .... in a compound the docks 

or in a location" (Saunders 1979a:139). 

A bubonic plague, which was confirmed in 1901, provided the urgency to 

commence construction of new African location as soon as Uitvlugt 

and, through Health legislation, enforce the removal of Africans from areas such as 

Woodstock. the middle of the year there were some 7000 living 
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The Colonial was for the area until Union 
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1923 it had become a virtual slum. At that point the national Native (Urban 

Act of 1923 forced the to accept responsibility for the area. During this period, 

the first incidence of influx control was recorded when in 1925, unemployed 

Africans living at N'dabeni were removed and repatriated to 
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was commissioned to undertake of Nqubela. Construction of 

at Nqubela started in 1927. (Elias 1983:16-19) 

During Second World War, availability jobs on defence projects 

attracted many to area and to the ongoing housing shortage, and high rents 

in Langa, many informal shack developments mushroomed in various 

including Woodstock, Maitland, Kensington Estate, Wynberg Flats and Windermere. 

(Saunders 1979a:4-24 and Elias 1983:20). 

II Nyanga 

The Divisional Council of the Cape was proclaimed an urban local authority 

in 1944 in terms of Native (Urban Areas) Act 1923 which included all housing 

and service· provision responsibilities. 

Housing built 

(subsequently Nyanga). 
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the century the CDC Medical of Health stated 

were "completely out contro'" 1 0). Figure 9 

the settlements in Metropole 1 

1960s 

The unfolding government indicated Africans were 

unwanted a Se'mE!O working was by W H t:lst:~len 

secretary of Native Affairs, in what was to become known as the Eiselen Plan in 

47 

Af"i""<:a,1"I ~em,emlenl[S in the 
Metropolitan 

1952 
/ 

/~ 

LEGEND 
o Informal Settlements 

'" 100 people 

.. OffIcial LocatIOns 

_ Railway Stations 

-FreewaysIMaln Roads 

- Secondary Roads 

1:250000 

African Settlements in the Cape Metropole 1952. (from Fast 1995) 

In summary, the combined of the policies and high rentals in both 

and the lIc:::rlQI"I locations (Fast 1 1) forced a trend of dispersion to the 

edge until the 

that the 30 "black 

illustrates the dispersion 

Apartheid City 

II The 1 

the century the CDC Medical of Health stated 

were "completely out contro'" 1 0). Figure 9 

the settlements in Metropole 1 

1960s 

The unfolding government indicated Africans were 

unwanted a Se'mE!O working was by W H t:lst:~len 

secretary of Native Affairs, in what was to become known as the Eiselen Plan in 

47 



Univ
ers

ity
of

Cap
e Tow

n

1955. (Saldru 1985) "The ultimate aim of the Nationalist state was to remove all 

Africans from the Western Cape, which was allegedly the 'natural home of the 

coloured people"'. In addition, "The mushrooming of informal settlements in post

war South Africa exposed the state's failure to provide adequate housing for 

Africans and represented a breakdown of government control. To address this, the 

state embarked on a strategy which involved the tightening of influx/efflux control 

and the centralisation of all Africans in formal townships. In the Cape Metropolitan 

Area, this translated into the demolition of shacks from the mid-1950s onward and 

the expulsion of thousands of Africans from the area" (Fast 1995: 11). 

The two main thrusts ofthe policy were the Coloured Labour Preference Policy and 

the introduction of influx control by means of a comprehensive pass system. The 

first stage of the policy included the centralisation of the black populations from aU 

informal settlements otherwise know as "black spots" to transit areas in Langaand 

Nyanga. The 'Combined Areas' of Parow, Goodwood and Bellville had to move the 

residents of informal areas to Nyanga, whereas the City Council had to move their 

settlements to Langa. (Fast 1995:14). 

Removals from the 'Combined Areas' "began in earnest" 'from 1956 and the "black 

spots" were cleared by 1959, whereas CCC started much later due to a 

disenchantment with overcrowded conditions in the Nyanga transit camp and their 

desire to screen people in Windermere before having them moved. To 

accommodate the resettlement centrally, the CCC selected a site East of Nyanga 

and called it Nyanga West on which to build houses and which they commenced 

constructing in about 1957. It was later renamed Guguletu. The resettlement or 

centralisation process was finally completed in 1966, by which time all the informal 

areas of Retreat, Vrygrond, Steenberg, Hardesvlei and Simon's Town had been 

cleared with families either qualifying to stay in the Cape or being endorsed out of 

the area. Figure 10 illustrates what may be seen as a successful achievement of 

the "first goal of centralisation (Fast 1995:12-16). 
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The Coloured Labour Preference policy entered its final in 1966 when 

number contract workers in Western was to be reduced by 

.nH,Q"-c" was to be frozen as per annum "Bantu labour complement" of 

from 31 August that year. liThe influx/efflux control 1 therefore COMI,.,..c.n 

to a harsher control in 1 and was most stringently applied in the 

Western ... leading to a time of "extreme insecurity for African in the 

Western (Fast 1995:18·19). 
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doubt by various people about the success of effiux/influx control and 

particularly in view of difficulty in keeping abreast of what was 

actually happening. It was estimated by the Riekert commission that the 

African population actually increased by 69% 1960 and 1970, largely 

to the economic boom the 60s which forced the Minister of the Department 

Bantu Administration and Development consistently the African labour 

The therefore, failed to the numbers of and 

Africans residing in the Western (Fast 1995:16-24) 

II The 19705 

failure of the government's efforts to stem the urbanisation ,_n .. ,:;",,,,, meant that 

the centralisation ideal collapsed and made way for re-dispersion of informal 

settlements across the Peninsula. "Whereas to apartheid laws Cape 

Town remained covert during the 1960s, the 1970s were an era of 

In Cape Town, this took two forms, namely 

for pass laws and the establishment and growth of informal settlements" (Fast 

1995:26). Informal settlements started to flourish in the early 70s, most famous 

of which was which started 1 Brown's Farm and Lourdes' Farm 

residents from Philippi the settlement (Elias 1983:78), which grew over 

18000 by 1977 (Maree and Cornell 1978:1). 

In 1 the state centralised control by transferring the administration of 

areas from local authorities to Bantu Affairs Administration The Boards' 

members were nominated by and directly responsible to liThe 

Boards were authorised to take revenue from rents and profits and divert 

it to the construction of housing in the "homelands", which caused infrastructure 

of townships to suffer" (Fast 1 

KTC, a settlement located between Nyanga Guguletu which started in 1 

....... "'.0'" who ,..or· ...... It't'ori "legal" Africans to build shacks in was tolerated by the 
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area (Fast 1995:27). 

Transkei'sdeclaration of "independence!! in 1 increased the State's 

determination to expel "illegalll urban Africans from the Western Cape and in order 

to accelerate the demolition of informal the Prevention of Illegal 

Squatting Amendment Act of 1976 was Act allowed for the demolition 

of any unauthorised structure without a 

accommodation having to be provided. While 

towards the destruction of the settlements, so the 

resistance to the removals by marshalling 

progressive bodies and the press. 

motivated by various 

Transkei and the desire to be 

in the formal areas once 

of living proved to be more sustainable 

iii The 1980s 

Although the state continued to prosecute 

1 

and without alternative 

increased its efforts 

began to mobilise their 

support from church bodies, 

they were 

opportunities in the 

In addition, the high 

informally where the 

and demolish shacks 

in early eighties and thereby prevent the establishment of new settlements, it 

was forced to reconsider its policies in the mid-eig the political turbulence 

of the seventies, the failure of the policies to control immigration and the acute 

housing shortage. The Coloured Labour was in 1985 

and the establishment of Khayelitsha was announced with intention of 

demolishing the Lagunya townships and moving This created a 

public outcry and forced the plan to be abandoned. Influx control finally 

in 1986. During this time there was 

n01ruu::.on factions, and in 1986 100 people were killed in 

and KTC" (Fast 1995:32-34 1 1 
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Metropolitan Area, 

1990 
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Figure 11: African settlements in 1990 (After Fast 1995) 
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those that came from the Transkei would find lodgings in backyard which 

they would once the were too high and they more 

independence" (Rosmarin and Watson 1991 and Fast 1995:36). dispersion 

in 1990 is shown in Figure 11. They numbered about 40 at 

that 

III 1990s 

The 1 has seen a proliferation number and growth informal 

settlements. In a recent study by Abbott and Douglas for CMC, they found that 

the total growth of informal settlements between May 1996 and May 1998 was 16% 

without even taking into account the trend towards backyard shacks, 

which that the may be even higher (Abbott and Douglas 

1 informal 1:'0''1"'0' ....... .". which numbered some in study are now 

throughout the CMA. current shortfall in is estimated to 

000 which comprises; 78 000 shacks in informal 000 shacks 

on serviced sites, 51 000 

61 000 shacks in backyard 

living in circumstances of overcrowding and 

..... <;;>nr"",c (UNICOM Housing 2000:1). 

Contrasting urban governance realities in Cape Town 

The predominantly white and a 

access amenities, fully 

proportion of the 

and 

areas are characterised by 

a healthy tax base 

until the democratic local government elections, local 

by the usual institutions. These institutions however, often 

of centralised decision-making, multi-layered .. ~nl""'''' hidden agendas, highly 

inflated staffing structure and non-participative decision-making (Swilling 

1 The relational 

intermittent 

",,,"' .... :::;.,, between the community 

on the other hand, was 

11:''fr·",1'<::.1:' the situation. 

linkage between 

highly 
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In sharp contrast, the 

former black local 

such as 

Ikapa and Khayelitsha, 

shortcomings of a 

quite different nature. 
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were, and to some 

extent still are today, 
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growth in the informal 
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12: Roles and relationships in a typical South African local authority. 

inadequate and other lack affordable opportunities, poor 

health and inadequate transport The institutional problems until recently, were 

largely that of illegitimacy in respect of leadership, corruption and inefficiency in the 

institutions and apathy and discontent in the community (Marsden. 1996). is illustrated 

in 13. As can seen from figure, relationships broken down and the 

roles had consequently . This is a significant lesson for building a new model, 

it highlights the lack essential elements for a healthy "civic public 

realm", notably trust, reciprocity, accountability and authority (Hyden 1992). 
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it highlights the lack essential elements for a healthy "civic public 

realm", notably trust, reciprocity, accountability and authority (Hyden 1992). 
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ownership of their local authorities. The municipality is still viewed as the "they" that 

provide and to which taxes are In reality communities abdicated their 

civic responsibility to a narrow civic leadership elite, councillors officials apathy 

and the pursuance of narrow political agendas .... It is important to recognise that local 

government is also with a combination of community apathy and hostility. An 

poll has found that communities see local government as the least responsive to their 

of all of government" (1998:1 

3.4 Defining the city 

Market opportunity definition 

A large portion of what is known today as Cape was once a desolate area 

drifting sands, without any permanent inhabitants. This area forms the bulk of urban 

area today. however, some Khoi-San wanderers who were in the area when 

the Dutch first came Cape. the dropped anchor, they traded for 

fresh produce mainly as a against scurvy on This "market", it 
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argued, still persists today, albeit in a more sophisticated way and is illustrated in Figure 

14 as a supply and demand system (Kauffman 1980:8). 
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Figure 14: The market of opportunity illustrating supply and demand 

Today Cape Town is a relatively large metropolis with a population of just over three million 

(Dorrington 2000). 

The "market" became a permanent fixture when van Riebeeck landed at the Cape in 1652. 

The sailors had a need or demand for sustenance in the form of inter alia, fresh produce, 

and the farmers (indigent people) could supply them with their needs or at least the labour 

to tend the fields. The market has merely changed in scale and sophistication. Today the 

market still demands fruit etc., but also wine, industrial products and the main growth 

sector; tourism. As soon as the indigent peoples benefited from trade, the word spread 

and in no time the "urban drift" had begun and continues today. From 1990 to 1996 some 

47% of the migrants to the CMA were from the Eastern Cape (CMC:1998?:9). 

The following is a quote of Otto Koenigsberger that was referred to by the City Planner 

(Daniels 1996) in his lecture to Urban Management students on 14 February 1996: 
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l/tIhat we are witnessing is neither a 'drift nor a 'flood'. The migrants are not ·",ri'f'{-i;-" .... • 

aimlessly towards the of the city lights, nor are they from a 

sudden disaster who flood into unfonunate city'. They are a -StJ/tJCZtJC1 group 

of men and women at the of their working power who have 

decision about their own future... In shon, the rural-urban migration with rare 

exceptions, a planned move of a group that represents one of the most valuable 

human resources of an otherwise poor country. Like the 19th century pioneers, they 

have broken with a holds no hope. They are moving to seek a better future 

- if not children. They are prepared work hard and 

save patiently 

This is a somewhat view ofthe rural-urban migration proces.s. though, 

one of the 

of the 

is that on arrival in Town, immigrants normally take 

dormitory suburbs which constitute the "poverty trap" (see 1 

urban poor. a a) for survival, and b) to reach, through an inadequate 

transportation system, opportunities they have heard about, but which are in short . 
supply. The 1996 census indicated that about 18% are employed in informal sector 

and 19% are unemployed (CMC 1998). 

3.4.2 Social definition 

The (or as portrayed to Tourists) of 

romantic, sunny tourist mecca. 

but for urban poor, the question of whether the city 

that individual growth secondly, are "ordered 

ideal of community" (Haworth 1963:62) remains. It would be most 

to be ca rried lines. The reality and the Tr",,..<;;>,c ... 

has a highly differentiated and fractured social 

directly to the history this area and which was YI>:> .... ".")>:>l;:Y 

for the urban of the future is to ensure equal and 
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opportunities for all. An interesting worth mentioning is urban poor 

often a greater sense of their situation. In contrast, the 

wealthier which enjoy greater opportunity, often do not "enjoy" a sense of community 

(Sonn 1 They appear, to some extent, mutually exclusive. possibility that 

the lack of mobility restricts opportunity but nT,."ri"'<::'C: community should excluded. 

3.4.3 Economic and financial definition 

The definition of city as a market is most the economic definition, this 

been shown What is important, is the fact that in an integrated 

system everyone a role to play in that market, including the local government bodies. 

The CMA some two thirds of the total population of the Western which 

provides 14-15 % of the country's GOP. It is by the Industrial Development 

Corporation (IDC) to have the second highest growth prospects at 3% (after Mpumulanga 

at 3,4%) and I activities in the country over last five 

42 % by investment value. 1960s and 1 a significant in growth 

due to the mining and heavy isolation from the dominant 

benefits' for homeland areas. Witwatersrand 

For a number of 

"leading" growth 

emergence of 

clothing/textiles and 

expansion of skills 

continued presence 

(WESGRO 

GRP ( compared to a 

influx control and 

however, the early 1 

due to the following T~"'1~i"\rc:-

saw a change from a "Iagg to a 

the abolition of influx control, 

of growth' in tourism, riculture and 

services, the of the export capacity, 

reduction in and 

and development promotion 

from the Western represent only 12,6 % 

average of 20 %), they by 32 % from 1998 to 

1999 compared with the increase in the country of %. Wesgro maintain 

it "the most fundamental characteristic of the Western economy ... remains 

diversity of sub-sectors the significant - though limited growth potential of many of 

these sub-sectors or (WESGRO 2000:7). these sector which 
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follow were identified as having significant growth and job potential warrant 

focussed attention; food processing, processing, IT software and film-

making, education and training, quality clothing, health medical services and 

equipment, environmental industry, publishing, quality furniture, high-value crafts, tourism 

and regional and corporate offices (WESGRO 2000:7). 

The city provides economies to prospective institutions and a myriad 

of other organisations. attraction of "economies of scale, whereby lower unit costs are 

possible with larger units of service and production - plays an important role in attracting 

institutions (such as universities etc.) to large cities" (Stren 1992:4). 

3.4.4 Spacial and Infrastructural definition 

Dewar et al (1 provide an analysis of the spacial development of the g Cape 

Town area which was significantly influenced by the road transport links initially, such as 

Voortrekker Road and Main Road, and thereafter separate development policies ofthe 

apartheid era. bulk infrastructure, comprising the transport, telecommunications, water 

and electrical supply is currently up to first world standard and provides the foundation for 

the restoration and upgrading of to the disadvantaged areas and servicing 

a development strategy for the City. are major concerns, however, in respect of 

inadequacy of the transport system in service of the urban poor. Some progress has 

been in the past rectify the situation by means of dedicated taxi lanes on 

the N2 highway, and transport interchanges which support the inter-dependence 

between rail taxi transport. 

3.4.5 Defining city as an urban system 

various models displayed so far, are a somewhat crude <:lI1'T£::'l'TIlnT at modelling aspects 

of urban system. The challenge, however, is to understand city as an integrated 

urban system in its own right. Understanding these complex, real world issues is critical 
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to future sustainability and opportunity. Reductionism ~ the dis-aggregation analysis 

of parts - was the common approach for many but failed to the 

interrelationships of The limitations of led the 

1 seriously and the way were organized, to a new 

known as 'general theory'. The two significant contributions of systems 

theory include the provision of a method for addressing complex problems which do 

not fit into sectoral or simple categorizations, and a method for "average to get a 

good, picture of how environment works" (Kauffman 1980:1). Mohan is 

model 

however, about using .... ~"" ... u,'...., urban 

actors and ....... .". ...... ""1>"" behaviour of 

functions in a '--""'.lea.", model" (1 

preferring to 

constitute a city to 

clear that there are many 

dimensions that interrelate and are interdependent. Any activity in one arena is likely to 

have repercussions in other areas. Systems thinking Qi;J>i;J>,i;J>Li;J> in our understanding of urban 

....... "", .... "", .... "" ...... ""II''I't within its broader, .... r1·nH:>VT and integrated within its total environment. 

3.5 and opportunity for change 

In the preamble to the Reconstruction and Development 

(RSA 1994:4), the then president Nelson Mandela issued 

(RDP) White 

following challenge: 
, 

neC)Dle have elected us AJo;;;'''ClI./;;)o;;; they want change. 

get. Our people have high which are 

cannot meet all needs ovemight, we 

what they will 

While 

put firmly into 

the goals, time-frame and strategies to achieve this change. 

The newly elect€!a President Mbeki (1999), reaffirmed this in his inaugural 

speech when 

We are on course ... The commits itself to working in a partnership with 

all our inspired by the call ~ Faranani! ~ to ensure we draw on the 
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energy and genius of the nation to give birlh to something new, good and beautiful 

According to Kingdom (1984), there are four preconditions for change in public policy: 

III 'A window of opportunity' in the political process. 

III favourable public opinion or readiness for action on that issue 

III the existence of a tried and tested solution which is 'packaged' and ready 

for adoption. 

III a broker who can link the packaged solution with the decision maker in the 

window of opportunity. 

The first pre-condition is clearly present already, in the form of the democratisation process 

which began with the first democratic elections and still continues at a pace in Local 

Government. As described by Leach et al (1994:48), "It has increasingly been recognised 

that it is not easy to change organisations, and that changing structures is only effective 

following other, more fundamental, changes". In respect of the second pre-condition, 

there appear to be mixed feelings about the current change processes, partly because of 

the cost of restructuring in terms of disruptions to services and the negative perceptions 

of a Unicity model amongst the public. Large bureaucracies are generally perceived by 

the public as in-efficient and in-effective. In the public consultation meeting held by the 

South Peninsula Municipality in the period provided for comment on the Government's 

White Paper, there was general consensus that the Unicity model was not favoured and 

that an integrating two-tier option for metropolitan governance was recommended (SPM 

1998). The third pre-condition may be a greater challenge since there does not appear to 

be a ready model that is generally favoured. - hence the subject of this thesis. The issue 

of a "broker" needs to be addressed when looking at the change process. It is usually in 

the interests of all the parties that an independent broker, who is acceptable to all the 

parties, facilitates the process - usually a consultant or a government appointee. Cape 

Town and the Cape Metropolitan Council both appointed consultants to facilitate the last 

phase of transition. 
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opportunity for positive in metropolitan and 

is once hand. In to formulate a framework, there is a 

direction city needs to head towards. 

3.6 The need fora Vision for City 

management 

to the 

In turbulent a rudder is to process, and as Perlman 

(1990:7) "We need to rethink or re-envision a city of 21st century -one which is 

socially just, ecologically sustainable, politically participatory, and economically viable - not 
, 

merely a projection of the 19th century city with all its connotations:' 

Immigrants to Town, and that matter,all that Cape Town will 

satisfy their and those may be summed up in Haworth's (1963:62) 

concept of "the good city" mentioned earlier, notably in two main objectives of 

community opportunity. visitors from other it may be more a case of 

desired opportunities.· In the case from Gauteng to escape 

higher crime or urban degradation, it may community. 

urban the Transkei who given up hope of 

employment in their are most likely looking for both opportunities and community. 

For those that have been here for some time, a new enthusiasm needs to be generated 

of what ddes, and even more so, what can enhance the City of Town for both rich 

and the poor, the generation future generations. 

Former Mandela, in his Address to a Sitting of Parliament 

on 24 May 1994 postulated a national vision when he stated the following: . 

My Government's commitment to a people-centred r;:,r>r"""'" of liberty binds us 

to the pursuit of the goals of freedom from want, freedom from hunger, freedom from 

deprivation, TrI::U::'/"fr.,.,., from freedom from 
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These are fundamental guarantee of human dignity. They will 

therefore constitute part of the centrepiece of what this Government will seek to 

achieve, the focal point on which our attention will be continuously The 

things we constitute the the justification purpose 

of the Reconstruction Development Programme, without which it would lose all 

legitimacy. 1994:6) 

Mbeki, in his inaugural address reaffirmed this vision: 

To these masses we owe the obligation to recommit the government on whose 

I speak, to the construction of a people-centred society (1999). 

Creating a "people-centred society" may be postulated as the overriding objective in the 

restructuring of central, provincial and local government. Mr D Daniels (1 the 

Executive Director of Planning for City of Cape at a course 

"the RDP is a 
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local authority would benefit from a vision for the desired future the institution, one 

which, in turn aligned with the City-wide vision. Figure 15 illustrates the re-

alignment visions to create synergy in all spheres of government to ensure a 

likelihood success. 
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This Future State Visioning process used in vision for city and for 

treatise the new city administration. For content, Senge (1990:223) provides a 

on building a shared vision. He simplest a shared vision answer 

to the question; "What you want to " .. L::>""TL::> He recommends "anchoring vision in a set 

governing ideas; 

II Vision is the "What?" - picture of the we seek to f"rt::t.~tt::t. 

II Purpose (or "missionU) the "Why?" the answer to the 

"Why do we Great organizations have a larger sense of 

purpose that transcends providing for the of shareholders and 

II Core values answer question "How do we to act, with 

our along the achieving our vision?" A company's 

might include integrity, openness, freedom, 

opportunity, leanness, merit. or 10yalty .. They describe how the 

wants to be on a day-to-day basis, while pursuing the vision." 

In a wide-ranging report on local government restructuring in Africa, Bennington & 

.... ""rT.L::>" (1 10) that one of the being adopted by many of the most 

modern organisations is a "strong commitment to generating a strategic vision and core 

cultural values to guide development whole organisation, rather than relying on 

bureaucratic rules and procedures as main means of gaining coherence. . .. 

Nottinghamshire County Council, Solihull Borough Council and other UK local 

have organised a "cascading" seminars, away-days and other kinds 

of with elected members, managers, frontline workers, unionists and 

sometimes users in order to generate this strong commitment to a 

and values for their authority". 

h~I·t::t.rI strategic vision 

According Senge (1 most contemporary organisations, there are relatively 
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few enrolled - even fewer·committed". When an inclusive is sacrificed 

for sake of expediency I this is result. Furthermore, within the current complex 

political situation in the Western the alignment of visions as illustrated in 

Figure 15 a formidable challenge for the policymakers and in the 

and years to come. notion of sustainability, which is contained in much of 

local policy legislation will hereafter be considered respect of 

future visioning. 

The sustainable city as a component of the vision 

3.8.1 Definitions of sustain a bility 

term sustainability was relatively unknown until more recently when it became popular 

in environmental circles. It was not even listed in the 1976 edition of Concise Oxford 

Dictionary (1976). ·It is mentioned in numerous publications and white as the 

most desirable 

Reconstruction 

in our future, and is embodied as one of the principles of the 

Development Programme (RSA 1994:8). 

The Oxford Dictionary (1976, 6th defines the "sustain" as "keep going 

continuously" and "sustainable" as adjective. In other words, that which can "keep. 
\ 

going continuously" is sustainable. In the urban context, therefor, a city sustainable if it 

can going continuously. 

word sustainability is very a catch-all word for aU things good within the new 

dispensation without there much to substantiate its meaning 

consequences thereof. It appears in the RDP documents, the the New Constitution 

in most local government and environmental legislation. The need sustainability 

and a clear definition thereof however, Abbott sums up challenge; 

"Essentially, governments everywhere are from a confidence 

they are no longer the rising expectations of their citizens. Although are 
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exceptions, the majority of 

resource consuming 

Managing resources in 

are undergoing a structural change from high growth, 

l"\!!Sr,ol"1 growth, managed resource societies" (1 

power of local government, in 

defines long 

sustainability, c) Ol"r' .... n'lTI 

Within the are numerous 

management and sustainability constitute 

in an overall "systems" context The 

environment and human society is 

Various key constraints and concerns are 

initiatives that should be given a high priority 

sustainable urban management approach. 

3.8.2 The growth in environmentalism 

a challenge might just be beyond the 

Choghill (1993:5-6) further 

a) biological sustainability, b) social 

technical sustainability. 

of what urban environmental 

..,"',,,,,,'"to define and model these 

relationship between the natural 

illustrate interpretations. 

elaborating on possible 

then are incorporated in a 

In a presentation to the Southern Substructure Council (which was named the South 

of the University of Cape Peninsula Municipality) on 30 September 1 

Town described the history of government-environment in 

• Pre-20th century; the relationship was 1I""y·!:>yn •• "", in which the state had 

• 

• 

a frontline attitude which 

they had a duty make 

Early 20th century; in which a 

to encourage wise use of resources as a 

private and public .... t.:::.r.:::.~·t.,. 

Late 20th century; in which state a 

of the environment and to sustain resources. 

broader public interest. 
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I , 

The 

world), has come 

thrust the environmental 

below; 

of state respect 

through a number of major 

onto centre and 

(generally in the first 

two decades which 

are briefly described 

1972 Stockholm. Human Environment Conference global environmental 

concerns 

1978 The oil 'Amoco 

1979 Health effects from 

causes oil slick off Brittany 

f"'I'U",TI"f'\,IIOt'l disposal of hazardous identified at Love 

Canal 

1982 Explosion at in Milan leads to Seveso 

1985 Chemical release Bhopal causes widespread casualties in India. 

1986 Release of radioactivity across Europe from nuclear reactor Chernobyll Ukraine. 

1987 Explosion on North platform 'Piper Alpha' kills 1 people. 

1987 Concern over the of the ozone layer results in Montreal Protocol. 

International agrOi:>rni:>lnT to phase out CFCs. 

1988Consig nment of toxic wa:Slp. ~board the Italian vessel 'Karin B' is 

successive ports. 

1989 'Exxon Valdez' oil spill in r" ...... " ... 

environmental f"'f'\rnrn,trn,~nt 

to Valdez prinCiples for 

access to 

1 Summit (United Nations 

de Janiero adopted Agenda 21, 

on Environment and Development) in Rio 

global action plan for sustainable development. 

1 Fifth Action Programme 'Towards Sustainability' was endorsed by the 

Council in February 1993. Setting framework for EC environmental policy 

end of the century." 

1994 Global Forum '94 held in I\I1!:1nf"'I .... .c:t.c!t.c:t.r with a single theme of Cities and Sustainable 

Development. 

from Oatridge (1995: 7-2) and Patel (1 
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While there are encouraging signs that the environment and sustainable development are 

accepted priorities (see Haughton & Hunter 1994:4), and the "amount of accumulated 

knowledge is today higher than at any time in the history of mankind, the feeling of 

uncertainty regarding the future is much greater than during most of the time that mankind 

has spent on the Earth" (Monasterio 1991: 159). This indicates the brevity with which 

environmental concerns should still be addressed in policy and action. 

With the publication of the National Environmental ManagementAct, No.1 07 of 1998 (RSA 

1998), South Africa has largely kept up with progress in the first world and developing 

worlds. 

3.8.3 The Green and Brown Agendas 

Although Stockholm established environmental issues on the world's agenda, ... "in many 

respects, it was a dialogue of the deaf between the rich and the poor. The rich world, 

particularly the USA, had to face up to the effluence of affluence. In those days, the rivers 

foamed with pollutants, we had shipwrecked tankers like the Torrey Canyon, and weeks 

of winter smog over our cities.... For [the Third World] the problem was, and still is, 

poverty. In order to tackle poverty, they were prepared to adopt western ways and accept 

the environmental problems as part of the package. Few in the northern sector of the 

globe took much notice of the problems of the south. It was in response to this indifference 

that Indhira Ghandi said: 'Of all the pollutants we face, the worst is poverty. We want more 

development.' She nor any other Third World countries got what they wanted" (Sandbrook 

1992:15). 

The international focus on natural resource issues, and the inter-generational equity issues 

of global warming, the ozone layer and acid rain have subsequently been dubbed the 

'green agenda', whereas the issues of poverty and the high rates of urbanisation in the 

Third World cities with the associated environmental problems have been dubbed the 

'brown agenda'. (World Bank 1993 and Patel 1996:84-85) 
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The veSIea interests of the two agendas are in conflict and this is illustrated by 

competition for the rain forests in ..... .-""7 .. - rich against poor on matters 

of should the rain forests preserved as a good, or chopped down 

to serve local economic needs?" } 
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3.8.4 The global commons 

The 'tragedy of the commons' is a fairly well known story within systems thinking and 

was popularised by man is locked into a system that compels him 

increase his herd without limit - in a world that is limited. Ruin is the destination toward 

which all men rush, 

freedom of the commons. 

own interest in a society that 
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this a platitude. Would that it werel Ina <>0. .... ,..,. it was thousands of years 

but natural selection favours the forces of denial. The individual benefits as 

an individual from his ability to deny the truth even though society as a whole, of which he 

is a part, suffers" (Harden 1968: 1 

"freedom of the commons" within the urban context implies that each city increases 

its demands without limit on available resources which ultimately will lead to 

overlapping and conflicting Mayur (in Haughton & Hunter 1994:15) 

as "overgrown monstrosities with 

carrying capacities ... Only 

to Dr Rees <nnn ... "n 

appetites for material goods and 

awaits such a system of disharmony". 

on huge areas to sustain them and 

their vva~lI:::~ called ecological 

are so excessive that in the long 

will start to compete for the world's resources when their ecological 

to overlap - with dire ... unless consumptive lifestyles wasteful 

technologies can be changed radically and speedily" (Conserva 1996). 

Pollution, euphemistically of affluence' by the World Bank, will also 

ultimately lead to a 'tragedy the commons'; "In a reverse way, the of the 

commons reappears in problems of pollution. Here it is not a question oftaking something 

out of the commons, but of putting something in - sewage, or chemical, radioactive, and 

heat wastes into water; and dangerous fumes into the air; distracting and 

unpleasant line of sight. The calculations of utility are much the 

same as before. man finds that his share of the he 

discharges into the commons is than the cost of purifying 

them. Since this is 

so long as we 

1968: 1245). 

. we are locked into a 

only as independent, rational, 
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These concomitant 

problems of "consumptive 

and wasteful 

technologies" are added to 

model 

shown in Figure 17 to 

illustrate their influence. 

In of the advances 

over the 

in respect of 

environmental protection, 

ENVIRONMENT 

GREEN AGENDA 

ot( ENVIRONMENTALISTS 

INTERDEPENDENT RELATIONSHIP 
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WASTE 

waster"1 
.echnologie, iii. " 

lirestyles 

HUMAN SOCIETY 

BROWN AGENDA 

" 

Figure 11: An elaboration of the 'effluence of affluence' 

"overall, global environmental trends were not reassuring. The health of the planet had 

deteriorated dangerously during the 20 since Stockholm .... [and] showing that our 

is closely that of there are far more hungry people than 

ever before .... The World Bank reports that three of broad-based t::>.1"1',,...n 

incomes fell during the eighties in more than 40 developing countriesll (Brown 1992). 

'tragedy of the commons' is in a wide variety indicators, and "particularly 

important growth of "'_1"·n .... ,t'o ... environmental problems, such as rain 

and global warming ... the scope environmental 

the global environment, possibly 

to the very survival of the human spe!Cles' (Haughton & Hunter 1994:3-4). 

fundamental 110,... .... 0'" to the stability a threat 
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3.8.5 An urban future 

As discussed in section 2, the majority of the inhabitants the year AD are . 

expected to reside in the urban areas. implications are that; "The future will be 

predominantly urban, the most immediate environmental concerns of most people will 

be urban ones." World Commission on Environment and development (WCED 1987:255). 

The for the foreseeable future will have to be urban since most significant 

damage to environment from "As cities continue to grow in size and 

in share of growing global population and economic wealth, their environmental 

impacts will of necessity continue to be a central theme in the move towards global 

sustainability" (Haughton & Hunter 1994: 1 0). basis for global sustainability will depend 

to a large on local sustainability growing and spreading to effect regions 

eventually the whole planet It" ... is being recognised that local hold 

the key the quality life in the urban environment and that, in turn, linkages ..... ""'nM<:>c 

urban and global sustainability are growing in importance" (Fowke & 1996:65). 

3.8.6 An urban responsibility 

While the term 'environmental management' has in popular usage come to 

what to a whole of functions, including water supply, waste 

water treatment, waste management, transportation etc., municipalities had much 

earlierlloriginated the environmental management '" in Europe North America 

[they] first responded to citizen to improve the public health conditions 19th 

century cities" (Brugmann 1 

Brugmann (1992:4+6) sees a global trend of decentralization of the environmental policy 

implementation 

that problems are 

cites Norway as an example which they advocated principle: " ... 

solved where they occur, and by those most directly affected" and 

further that "local governments are today an irreplaceable component of the environmental 
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protection regimes of their nations". 

Promoting. a and healthy environment is as one of objects local . 

government in Constitution (RSA 1 1) and in respect, local government is a 

critical element in promoting and achieving a sustainable city. 

Sustainable development 

The modern usage of the term sustainable development, and the Qu,,,,,;:;n:; thereof, 

grown significantly and consequently added numerous other connotations to its 

meaning. The Brundtland Report "popularised the concept of sustainable development 

and the tone for much of the ensuing debate, particularly concerning need to bring 

about forms economic growth which are compatible with a maintained - or improved -

environmental quality for and generations, whilst emphasising the role 

of inequalities and poverty in bringing about unsustainable behaviour. II (Haughton 

& Hunter 1994:5) Susta.inable development seen as one of the means by which 

urban sustainability may achieved. International Council Local Environmental 

Initiatives (ICLEI) Agenda Planning Guide (1996:2) sees sustainable development 

as having 3 distinct development processes at the local of economic 

development, community development ecolog fcal development. 

3.8.8 Sustainable cities 

In their submission to the Western Economic Development Forum vision for 

future of Metropolitan Town", City Planner's Department of former Cape 

Town City Council (CCC) defined sustainable cities as "cities that are able to limit their 

demands on non-renewable resources and a in their use of 

that are able to meet at the basic n,:::u::IriC!: of their residents 

assure the needs of future - are essential blocks global 

sustainability." (CCC 1993) too, the natural environment is omitted and should be 
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included in any comprehensive sustainability strategy for a city. 

definition that is favoured is that Haughton & Hunter which includes a global 

perspective and responsibility; "A sustainable city is one in which people business 

continuously endeavour to improve their natural, built cultural environments 

neighbourhood and regional whilst working in ways which always support goal 

of glo sustainable 

development" (1994:27). 

Using a perspective, 

it may modelled as shown 

in Figure 18 which depicts 

the of the 

the regions' and planets' 

effects on our sustained 

3.8.9 C r i t e ria for 

sustainability 
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18: A sustainable for a sustainable region for a sustainable 
for a sustainable future for a sustainable ... 

Choghill (1993:5-6) assists in further defining sustainability by eliciting four ("rll'l~rl:" by which 

one may assess urban policies: 

III ecologically sustainable: ... urban activities should capable of being 

1"'~lrrl.:::l,n out within the constraints non-renewable and renewable natural 

resources, as well as within the absorptive capacity of the environment. 

III economically sustainable: projects should be affordable, accessible and 

replicable. 

III socially sustainable: a difficult concept to define, but one which is 

absolutely necessary and which is especially noticed when absent. 

III technically sustainable: the application of appropriate technology especially 
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in view of ongoing maintenance requirements. 

Here the term sustainable development being used as a means or one of the 

means towards an and the sustainable city as desirable end or objective. 

3.8.10 Constraints and concerns in a developing urban context 

This section offers a brief resume of signi'ficant constraints and concerns and does not 

attempt to with their solution. It draws chiefly a report for USAID by Ninham 

Shand Incorporated (1995) titled Urban Environmental 

.. Inadequate legislative base: Ninham Shand considered the advisory nature 

the Environmental of 1989 to be "a major impediment to 

implementation a standardised environmental management system 

throughout South Africa". This has largely been resolved with the 

of the National Environmental of 1998. 

.. Lack of a coordinated environmental planning approach: In the same 

report, . NSI also considered this to be a constraint and reported; 

"environmental concerns tend to "tagged-on" to the development 

process, ... [and] ... urgent the situation in planning 

to a reactive approach, rather the pro-active 

approach, where all the relevant environmental impacts of a development 

proposal can carefully evaluated." 

II Institutional capacity: institutional capacity of local government 

with only the metropolitan authorities equipped for 

environmental management. Environmental management is seen as 

an add-on to normal functions of government. 

.. Spatial constraints: The typical spatially fragmented nature of South 

African cities featuring sprawling low-density areas remote from commercial 

opportunities will remain a constraint to the creation of a sustainable future 
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urban environment in which case dysfunctional commuting and 

unsustainable transport will remain. 

II Biophysical aspects: would be project and includes largely· 

green geo-technical factors and flooding risks which would have to 

considered either to plan alternatives or to have development excluded. 

II Infrastructural capacity: Generally 'brown which would include the 

lack of basic services due largely to the failure to consider appropriate 

technology, and lack of financial resources. 

III Financial/Budgetary: benefits . and of environmental 

management are difficult to quantify and therefore difficult to motivate 

include in budgetary allocations. value of conservation over 

development is undervalued. 

III Public attitudes: Those accustomed the high degree offreedom afforded 

to affluent are likely to resist regulatory aimed 

conservation. There is an apathy towards innovation and involvement 

which would have be overcome. 

III Competing 'Brown issues' are often in con'fiict with 'green 

issues' and require reconciliation overfuture development proposals. 

III Poverty: As mentioned Indira Gandhi considered poverty to be the 

worst pollution of all. While her emphasis was evidently on plight of the 

poor, poverty has highly significant environmental implications as "It 

is politically difficult to prioritise global environmental problems in the face 

local unemployment, poverty and poor housing. Urban systems and 

markets tend to draw together poor people and poor environments. 

Poverty creates its own externalities, including deterioration of the built 

environment." Maclennan and Mega in Haughton & Hunter (1994:26). 

Brown (1 19) some sobering facts about the lack of 

advances in this contends that "there are far more hungry 

today than ever ,",.o1~ ....... ..:~" and 

more than 40 developing countries". 

fell during the eighties in . 

was clear recognition at Rio 

.. ... _ ....... , .. , .. " "-"'''''~.:'''''';~ 
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3.8.11 

that economic backwardness rTI"',,...,,,,,,, the environment, that resources 

to overcome it must 

(Lascelles 1992:45) 

at in part, from the developed world ... " 

II1II Money world vs living world: One of root causes of the declining 

income levels is identified by Korten (1996:38) as the conflicting interests 

between the money world and the living world: "In measure, crisis 

of global-scale social and environmental disintegration now underway can 

explained terms of a confrontation between the conflicting imperatives 

of money world • which holds the power of decision - the living 

world people and - which the tragic consequences those 

decisions." 

II1II Living above our means or highly consumptive lifestyles: "In prosperous-

or, more popularly, developed - problems relating to production, 

housing basic infrastructure electriCity) tended to diminish, 

whilst consumption problems (e.g. high flows) and traffic problems 

increased." (Haughton & Hunter 1994:7) 

Possible approaches and initiatives towards sustainability 

While there are innumerable strategies and initiatives that are required to reverse the 

negative trends that various writers have highlighted, a is presented here for 

specific consideration in this thesis. It is recognised that they all contribute towards the 

objective of sustainability, all need to enhanced through integration in a 

Da~;ea systems approach. 

II1II Sustainability parameters and indicators: 

The ability to measure resources sustainability vital 

formulation, implementation and evaluation. "Environmental information systems 

of bigger and towns continue to improve. Yet for measuring and 

monitoring sustainable urban development are still The saying "if you 
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cannot measure it you cannot manage it". applies. More important is the lack of 

environmental expertise in local authorities. Comprehensive programmes 

need to developed to promote capacity building and to educate communities" . 

(Conserva 1996). parameters are also important for use in educating and 

informing the general public in respect of their and their local authorities' 

performance in urban environmental It thus forms a basis 

accountability in terms of sustainable urban management. "Sustainability indicators 

reports give communities an opportunity to evaluate whether local and nonlocal 

sustainability initiatives are having beneficial· The development of 

sustainability indicators is an even greater challenge of the complexity of 

the economic-environmental-social relationships involved and because of the 

of a commonly understood measurement unit comparable to the monetary 

units employed in economic indicators" (Maclaren 1996:200). ICLEI 

Agenda 21 Planning Guide (1996:174) confirmed this and claim that indicators used 

as performance measures create accountability among stakeholders. While 

progress has been made, has to a comprehensive education and training 

drive equip authorities with the tools for applying and benefiting from 

sustainability indicators. 

A 'good practice' from provides an excellent example: "In 

sustainable development has been defined in terms of delivering real quality of life 

all citizens both now in the future. And in order to measure 

towards those quality of life objectives, we have established a of 

sustainability indicators. The sustainability indicators will measure progress being 

made towards sustainable development for the City as a whole, meanwhile within 

Leicester City Council a series of quality of aims have drawn up with 

subsequent key actions, to attempt to ensure all our Authority services are 

targeted towards delivering quality of life for all" (1995:2). 
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III Resource demand management 

Regulating the 

excessively 

consumptive lifestyles 

of affluent and 

not-so-affluent down to 

sustainable is an 

imperative for 

sustainable living and 

a sustainable Cape 

Town and to all 

resources; including 

water, energy, land Figure 19: The role of demand management in the human eeo-system 

and soil. Potentially 

the most important resource affecting Cape Town is that the supply of water. At 

current growth the surface resources will be depleted by approximately 2025 

(Singels 2000). states it succinctly: "the quantity quality of metabolic 

demands should be to greatest by the carrying 

of the biophysical system!! (1 For water demand management 

the most important sustainability indicator would be that of consumption in litres 

capita per day. The Metropolitan Council a dedicated team working on 

a more comprehensive demand management for the Cape Town 

area (CMC 1998). Figure 19 indicates role of demand management in 

reversing 

system. 

cycle of extraction, demand, 

80 

absorption on the natural eco-
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II Recycling 

scope for recycling of all including water (eg. for irrigation), land (for 

densificatiol"1). materials (such as glass, paper etc.). waste (into compost), plastic 

(into garden furniture) is still significant and relatively unexplored Cape Town. 

The recycling imperative would assist in reducing both consumption and the 

for disposal. Here opportunity costs should identified by an 

municipalities for 

exploring all options in 

respect recycling. As 

an if public 

can persuaded to 

rt:t.r'\lI"I!t:t. at home (or at 

source). it would reduce 

the amount the 

municipality would have 

transpo gre 

distances. See 

Figure 20 for the effect 

WASTE 

Figure 20: as a renewed t:m~mi:llJil:S 

of recycling on the relationship between the natural environment and society. This 

would reduce 

and,as 

extractive demands and absorptive demands on the environment 

by Gasson : liThe predominantly through-put urban metabolism 

must transformed into a more closed one characterised by a reduction in the· 

extravagant capita consumption of inputs and the maximum recycling and re-

use of 'wastes'" (1996:11). 

As an of can be "Curitiba has two 'AI"""'T<:> management 
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which recycling and job creation; the first is a 'Garbage 

is not Garbage' recycling programme .. .the second is 'Purchase of Garbage' 

programme in which the poor living in fave/as 'sell' bags of garbage in return . 

for bus tickets and for agricultural and dairy products. This led to a 

considerable decrease in city litter and has helped to improve quality of life 

the urban poor. The to the city authorities arising from the provision of bus 

fares and food for garbage are same as they would pay a private company to 

collect the garbage .... The city's solid waste programme has shown that 

recovery household wastes of recyclable elements need an 

expensive mechanical separation plant, if a city transforms every household into a 

pre-separation plant with curbside collection (Rabinovitch 1 

Brugmann of ICLEI suggests that: "An integrated approach to infrastructure 

development limited municipal funds for construction of third generation 

infrastructure aimed at resource recycling. Such infrastructure includes district 

heating and cooling systems, waste water recycling systems, and infrastructure for 

solid waste recycling in commercial buildings and multi-story residences. While the 

initial costs of providing such infrastructure are potentially high, investments 

reduce expenditures for resources. By financing mechanisms, 

resource recycling 

investment" (1992: 18). 

can eventually produce a positive net return on 

", 

III Sustainable development 

As discussed earlier, sustainable development to a large extent offers one of the 

means or tools towards objective of sustainability. approach "implies the 

adoption ofa holistic view of the relationship between human society 

and the natural environment. Sustainable development thus requires 

acknowledgement of links between the impaCt of human activities (particularly 
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"delivers basic environmental, social, and economic to aU without 

threatening viability of the natural, built, and social systems upon which these 

depend" (1992:2). The focus is generally on the urban poor. ICLEI 

a framework to 'meaningfully apply' sustainable development at the local level: 

"The primary economic "products of municipal development are environmental 

(eg. management, and land use control). economic services 

(e.g. transportation infrastructure), and social services and education). 

Sustainable development at the municipal level therefore requires a unique 

approach to planning and provision services" (1 1+3). ICLEI this 

approach "Strategic Planning." Strategic Planning is a framework 

engaging local authorities with residents local organizations to design .and 

equitably provide in a way that supports community initiative and protects 

local, regional, global ecosystems. In summation, Strategic Services Planning 

a participatory planning process which can be employed to improve municipal 

performance, to mobilize and resources available in a community, and 

to address the sustainable development challenge at local Since it 

emphasizes partnership approaches to service delivery; values the concerns of 

residents and validates their role and contribution in developmental social 

systems it will almost certainly contribute to the implementation Agenda 21." 

This, at value, offers 

u a 

methodological approach 

to provision 

which satisfies the 

national vision a 

"people-centred society" 

and also the hope of a 

more sustainable urban 

environment. This may 

INTERDEPENDENT RELATIONSHIP 

HUMAN SOOETY 

Figure 21: Sustainable development 
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be illustrated in Figure 21. note is hypothetical "sustainability filter" by which 

developments are filtered of unsustainable in the human/environment 

• Ecosystems approach 

Brugmann (1992:12-14) Gasson (1996) among emphasise the eco-

systems approach to environmental management. Brugmann states that 'This third 

generation evolution in environmental management provides the opportunity to 

translate sustainable development as a popular concept into routine management 

practices, transforming the environmental management field into the practice of 

human ecosystems management. Under such an ecosystems management 

approach both natural and human prClceSSE~S and conditions are understood, 

planned, and managed in an way .... Under an approach to 

municipal management, planning is done on a cross-departmental basis". Gasson's 

view useful as an approach and encompasses sustainable 

development as a DrOice~;s 

• Sustainability auditing and reporting 

In spite of a amount of rhetoric and publicity, the general public are largely 

uninformed about sustainabHlty particularly conceming their own 

environment. is evident from the type of queries that have come from the 

public and been via author. Gasson (1996:2) provides an attempt 

at defining a "Framework for evaluating the environmental performance of in 

which describes the relationships between settlements and nature everywhere 

as being a direct reflection of four survival needs of their inhabitants is 

summarised as follows: 

• Extractive need: resources from nature including clean air, 
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water, food and fibre, minerals and energy. 

• Absorptive need: for the return to and disposal in nature of 

urban wastes: solid, liquid, gaseous, and heat. 

• Expansive need: suitable land for development which 

collectively establishes city footprint. 

• Existential need: for psychological and emotional security and 

well-being. 

This relationship with the 

environment amplifies 

the model used earlier 

and is shown in Figure 

The concept of 

sustainability is gaining 

ground, and particularly 

in the first world 

however, it is not yet 

evident whether the 

ENVIRONMENT INTERDEPENDENT RELA nONSHIP HUMAN SOCIETY 

a"",on (1996) ... d othelS_ 

view of the human-environment 

sustainable initiatives are producing the desired end, ie. sustainability. "A significant 

barrierto accomplishing this is the absence of a clearly articulated methodology 

for on urban sustainability" or simply sustainabUity auditing. There are 

a range of types of sustainability indicators, including of the environment 

reporting, healthy city reporting and quality of life reporting. definition of urban 

sustain ability indicators is that are "bellwether tests of sustainability and 

something basic and fundamental to the long term economic, social or 

environmental health of a community over generations" (Sustainable Seattle 1993:4) 

in MaClaren. "It is important to remember that most indicators are simplifications 

of complex phenomena." (MaClaren 1996:186) 
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whole of sustainability has a wealth of unexplored 

opportunities and benefits for a community and the local authority for not only 

encouraging sustainable lifestyles, but for helping them to it as well. 

• Integrated catchment management 

Integrated catchment management is a example of integrated 

environmental management and is concerned with integrating all aspects 

of management activities that would impact on the resource and the 

environment. This approach is supported and increasingly enforced by the 

Department of Water Affairs. It is similar in concept to the eco-systems 

approach. 

• Environmental Impact Assessments (EIAs) 

An is essentially a required in the development (or changed 

of any land or property that may have an impact on the environment in 

terms of National Environmental Management Act of 1 There is 

some criticism of 

an EIA on behalf 

independence of consultants appointed carry out 

client. In spite of its flaws, its shaky in the 

early attempts, it has established itself as keeping with best current 

environmental practice (Hill 1996). 

• ISO 14000 Series 

ISO 14000 """'-''"''.., provides a useful tool use by a local authority 

embarking on a sustainable management process. stated in 

Standard: "International Standards covering environmental management 

are intended to provide organizations with 

environmental management """,",,<Tl which can 
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management requirements, to organizations achieve 

environmental economic goals. These Standards, like other 

International Standards, are not intended to be to create non-tariff . 

trade barriers or to increase or 

(ISO/DIS 14000 1996). 

an organization's legal obligations" 

3.9 Sustainably managing the urban environment 

While the above initiatives may 

all contribute towards a 

sustainable city, 

challenge would be 
, 

major 

apply 

in a whole, in 

an integrated Sustainable 

Urban Management system as 

Illustrated in Figure 23. 

In order to understand what is 

required to create such a 

TRANSFORMATION SYSTEM 

Figure 23: A Sustainable Urban M3Jilag(~me:nt Transformation 

system, it is first of all necessary be aware of fundamental management processes 

for any required activity and in this respect, Mintzberg (1979:3) a useful description: 

coordinating mechanisms seem to explain the fundamental ways in which 

organizations coordinate their work: mutual adjustment [informal], direct 

supervision, standardization of work standardization of work 

outputs, and standardization of worker skills. should be considered the 

most basic elements of structure, glue that holds organizations together. 

The various initiatives and approaches described above may be in respect of 

their emphasis in these five mechanisms as shown in matrix depicted in Table 2. The 
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values of 1,2 and 3 increasing levels of importance. 

As may be seen from the the emphasis has been on the standardization work 

processes and to a extent on standardization of output and mutual adjustment, with 

virtual ofthe standardization skiUs and direct supervision. This follows 

historic development environmental management the initially came from the 

green lobby and the health authorities, who by informal means gained their objectives. In 

recent developments the emphasis has moved to standardisation of work nrn,r.p~~~ 

and outputs and more direct supervision. As shown by Mintzberg (1979: 1 98) indicates 

a move towards centralization of power in order to obtain (environmental) management 

objectives. 

The centralization power can have long term benefits if correctly understood and 

managed appropriately. An initial stage of centralization is considered vital in order to 

effect other management mechanisms effectively; ego standardization of work skills 

through training, rigorous auditing of outputs. 

The traditional sectoral or professional emphasis evident in the input models of the classic 

Table 2: 

3 

1,2 levels of importance. 

may be seen emphasis has been on work 

to a lesser extent on standardization of output and mutual adjustment, 

exclusion ofthe standardization skiUs and direct supervision. This follows 

of environmental management the drive initially came from 

the health authorities, who by informal means gained their objectives. 

the emphasis has moved to standardisation of work 

and more direct supervision. As shown by Mintzberg (1979: 198) this 

a move towards 1'0"'1'''", 

or 

power in order to obtain 

can have long term benefits if 

stage of centralization is 

mechanisms effectively; ego 

input of 

to 

skills 
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local authority structures appeared to ensure a continual conflict between experts such as 

planners and engineers. As shown in Figure 19 Green lobby to have come 

largely from professionals such as environmentalists and planners while the Brown lobby· 

appears to have come from civil Thus the merits of a comprehensive 

environmental thrust may have retarded by conflict of professional interest and 

the future organizational models to investigate and this 

While the traditional bureaucratic model was Da~:;ea on inputs, new democratic order 

the creation a responsive accountable service; one which is outputs, 

outcomes and delivery driven - various words describe the same thrust & Plastrik 

1997:102-103). Tying imperative with desire supervision in 

respect of sustainable management issues, a model is required in which the sustainable 

agenda is coupled with the community needs for sustainable services delivery. 

following are strategic imperatives for the new city administration: . 

II The "strategic outputs" ofthenew city administration align fully with a vision 

of a sustainable city 

II Accountability is enhanced because strategic (and therefore 

department) is responsible for sustainable practice and for sustainability 

reporting on "In practical terms, accountability means 

creating 'feedback loops' between suppliers of services (policy 

II 

planners and managers) and consumers (households, 

le:;,;::>e:;, and industries)" (Ferguson & Maurer 1 132). 

strategic 

processes. skills 

exercises supervision, ensures standardized 

outputs and through a shared vision 

mutual adjustment - all towards the vision of a sustainable city 

II The environmental management focus allows for integ 

catchment management, 14000. Agenda 21, 

II new urban governance model allows for a fresh approach in 

regulation of community - o~e which is sustainable, and would include 
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· examples such water co nselVation , taxi control, law enforcement, traffic 

control, hawker control and even building control. 

3.10 A Vision - Cape Town as a sustainable city 

discussed earlier, the CMA another significant opportunity for change in local 

government, one where there are numerous but numerous opportunities. 

Balancing the green and brown agendas, the needs of the poor and the affluent, the needs 

of the homeless and housed, the residents and tourists, the employed and the 
I 

unemployed, and so forth, requires a great vision which incorporates both elements 

opportunity community (Howarth 1963) and visionary leadership make it happen. 

The vision should contribute towards Town as being most city. As 

Perlman put it "we need to rethink or re-envision a city of the 21 s1 century - one which 

socially just, ecologically sustainable, politically participatory, and economically viable - not 

merely a projection of the 19th century city with negative connotations" {1 

With a new political dispensation in place, possibility exists that a legitimate, broadly 

acceptable vision may produced which would complement the vision for the 

country of a society" and principles of the Reconstruction and 

Development Programme. It is worth pointing out that visioning is both a process and a 

product and as such, both are imperative. Visioning should take place both during 

and after restructuring, it. is an iterative process. It is also important to note that 

"since intelligence is not distributed along class or geographic lines, the most promising 

innovative approaches often come from local experience - from the community 

groups, street-level and small scale closest to coping with 

problems on a daily (Perlman 1990:6+7). 

This for a new start is up by Brugmann: 

require both renewed commitment and renewed vision at 

build sustainable cities" (1992:8). 
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• 

3.11 Conclusions 

3.11.1 

3.11 

3.11 

3.11.4 

development of Cape Town may be defined in sta(:]es as follows; . 

• Settler-Colonial city from arrival of first until the 

tum of the century 

• The segregated city from tum century until the 1 

• The apartheid city from the middle of the century until the 

The growth of informal settlements is particularly high, and was estimated 

to 16% per annum between May 1996 May 1998. It reflects the 

need the poor for job and community opportunities. 

fractured of the city has historically r""TII""""'''''''' j n 

illegitimate govemance structures city which the 

urban landscape for the best part of the nineteenth century. It is further 

exhibited in the spacial distribution wealth and wealth-making 

opportunities. While Town has a bright economic future potential, 

translating that into a city that provides opportunities, and affordable 

services for all, remains the supreme challenge. 

Both the need the opportunity for change are present. There is a 

concomitant need, however, for a tried tested solution and a vision that 

provides the compelling drive to achieve the transformation required. It 

should fulfill the following 

• it needs to be founded in the national vision of a "people-centred-

society"; 

• it needs to be inclusively developed and shared by all; 

• . it needs to contain elements of the future one· to ,.. .. ""'..,.~"'" 

• it needs to clarity of purpose; 

• it to include core values that will form the of a new 
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3.11.5 

3.11.6 

culture; 

• it needs incorporate elements both community and opportunity; 

and 

• it nt:u::.nC! to include a comprehensive understanding appreciation 

of the sustainable city imperatives. 

Sustainable cities are ......... ',"".,. that are to limit their demands on non-

renewable resources and establish a balance in their use of renewable 

resources, that are able meet at the basic of their residents 

and are able to assure the basic needs of future residents - [these] are 

essential blocks for global sustainability" (CCC 1993). 

A menu of possible sustainability initiatives within 

include the following; 

urban context should 

• Sustainability indicators as performance measures which elicit 

accountability towards stakeholders and provide some incentive for 

long sustainability. "In practical terms, accountability means 

loops' between the of these 

and the consumers" (Ferguson & Maurer 1996: 132). An example 

would be water consumed capita day. 

• demand management incorporating various recycling 

opportunities. 

• Sustainable development which basic environmental, social, 

and economic services to all without threatening viability of the 

natural, built, and social systems upon which these services 

(lCLEI 1992). 

• The ecosystems approach may ... i;;"" .... the integration of municipal 

departmental management. 

• Sustainable auditing and reporting through a framework for evaluating 

environmental performance of cities could include such as 
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3.11 

integrated ment management, Impact 

Assessments and intemational standards such as ISO 14000. 

"Meeting 

renewed vision 

{Brugmann1 

challenge will require both renewed commitment and 

local govemment level to build sustainable cities" 
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integrated catchment management, 

Assessments and international standards 

renewed \l1~lnn 

(Brugmann1 
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4 LOCAL GOVERNMENT POLICY AND LEGISLATION 

4.1 The foundations of government policy 

Following the unbanning of various political parties in 1990 and the multi-party negotiations 

during 1992 and 1993, Constitution of the Republic of Africa Act of 1993 was 

passed (RSA 1993). This Act and the handing over of power following the first fully 

democratic elections in 1994, marked the start of an 'avalanche' of legislation as new 

order over. The foundations of the emerging Local Government policy were to some 

extent laid those early multi-party negotiations when, in order to protect minority 

the National (NP) negotiated power-sharing arrangements mostly centred at 

government level. They that they could protect rights through 

decentralisation at local and this would important 'checks and on the 

future Black central government. African National Congress (ANC), on the other hand, 

a more centralist state and the resultant position was a compromise between 

two positions (Cameron, 1995:3). however, complete consensus across the 

political spectrum that "local government will playa central in managing different 

urban development policies ina post-apartheid South Africa" (Swilling & Monteiro 1 14). 

The Local Government Negotiating Forum (LGNF) was established on 22 March 1993 in 

"To contribute the democratisation of local government bringing about of 

a democratic, non-racial, non-sexist and financially viable local government " 

(LGNF 1 It only had advisory powers the Multi-Party Negotiating Forum (MPNF), 

constitutional negotiating forum based at Kempton Park. LGNF had working 

namely: 

III and constitutional working group; 

III Services and finance working group, and; 

III Management, administration and training working group. 
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The full only met on three and proposed a framework which, 

accepted by the MPNF. than some important departures, was 

Swilling ... "'.1",.. .... of Locall.:::!lJlvernnneru as being unique. 

The transformation of South Africa's government system has in a 

way probably unique from an international comparative perspective. Out of 

all the political systems that have gone through a non-revolutionary regime transition 

from authoritarianism to democracy, South Africa is the only one whf!Jre this 

occurred simultaneously at a national and sub-national level. The reasons 

to a large extent to the of South Africa's towns and cities and 

of the urban social movements that resisted, challenged and overlhrew 

aparlheid during the of defiance that led up decade of. 

namely the 1980s. [And further that] the Local Government Transition Act 

provides a framework for negotiated transition of local governance runs parallel 

to the finalisation of the national Constitution by the Constitutional Assembly_ Both 

processes than converge in this final Constitution that will be the for the next 

Election in 1999" and finally "It is the outcome of this process that will 

rfirlClI"Tllf determine the shape 

(Swilling & 1 

of local urban 

14 & 16). 

in a future 

The democratisation of this nation, which seen to have 

country out of an 

first full and 

era and into in 1994 and was designed 

anew has still to run its course in terms ofthe restructuring the local sphere 

of government, process of which is 1"1"11"\.::111"1 in the Local Government Transition Act 

1993). 
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4.2 The Local Government Transition Act 1993 

Local Government Negotiating Forum (LGNF) was formed in early 1993 and included 

. major players such as the National Government, local government political 

parties the ANC alliance which included the African National Organisation 

and trade unions. It negotiated a framework for transition within local government 

which became the basis of a Bill and was eventually enacted as LGT A (Swilling and 

Monteiro 1994:16). The ACT is divided into three distinct (RSA 1993): 

III 

III 

Using the 

transitional 

The Pre-Interim phase which began when the was U<2,::>3t::U and 

ended with local government elections in November 1995. 

The Interim phase which commenced with the first government 

elections ends at the institution of the final constitutional model. 

The Final phase which begins with 

model. 

institution of final constitutional 

local government shown in Figure 1 it is possible to illustrate the 

rocless for local government, as shown in Figure 24. figure indicates the 

trail of political "mandates" as have emerged in the various phases and still 

emerge in respect of the next and final round of local government elections and local 

government institutional reform. 

4.2.1 The pre-interim phase: appointed councils and local government negotiations 

LGTA laid out the V .... t:;33 for abolition of local authorities on apartheid and 

replacement by Transitional Metropolitan Structures (TMSs) within the Metropolitan 

Areas. A highly controversial of this was provision that for the Pre-
. 

interim Councils, councillors were appointed on a 50/50 basis between statutory and non-

statutory Despite this and other obstacles, this principle prevailed "this 

would have facilitated participation by of the which in the past 
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would 

"''I'':~I'''''''' councils 

were to a large ClVT.';; ..... T oa~~ea on existing council boundaries which 

differentiation. 

the colour 
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Pre-interim 
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50% Statutory - Old 
Councillors 
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Figure 24: The path denrloc:rati!;ati«:m in local government in South Africa 

Nominated 

Advisory role 
30 Statutory members 
30 Non-Statutory 
3 Working Groups: 

.. Services & Finance 

.. Legal & Constitutional 

.. M .. ",.nm •• nl 
& 

between ANC and NP 
resolved on issues 
and approved the 
framework for 
Local Government 

I 

a new model 

allowed for the formation of local government 

and historically bound" area with a 50-50 split in 

statutory (RSA 1993). Statutory 

local nn>J''''''' Part IV of the LGTA 

each "economically 

1"'&lI.<::&lI.nr::::lrllnn between statutory and non

included those members 

existing local bodies and those local organisations such as civic 

associations and local structures of political parties. Non-statutory organisations were 

those not forming part of the statutory portion but who a vested interest in the local 
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government restructuring. 

• 

functions 

the 

Metropolitan 

organisations could have observer 

nQr'l"'iti~til''''' forum included the determination 

be implemented 

TMSs for metropolitan 

• the number for the transitional council; 

(Transitional 

• which councillors were to form part of the tr":II"c!ltll"'in~1 council. 

A 90 day deadline from of activation of the LGT A for forums to notify the 

Administrator or Provincial Committee of the results of soon turned out to be 

unrealistic since so many were unable to achieve it (Cameron 1 11) .. These delays 

were to a of reasons and included such statutoryl not-statutory 

conflict, the rather processes and of powers from 

central to provincial government (Cameron 1995:12). 

The LGTA allowed for provincial committees which were representative of 

important stakeholders in the provinces and were to supervise and 

implement the new local system in conjunction with the Administrator. These 

committees were in during the pre-interim phase to NP "Administrators 

from restructuring local unilaterally" (Cameron 1 14). In the Western Cape 

the NP altered the Committee's composition to have almost all the 

underprivileged Black areas placed the Cape and leaving 

with only a v'ery small population. This into a dispute 

government amended to take away the power to alter provincial 

the NP disputed the and eventually won the case on technical grounds 

Constitutional Court. This was a short-lived victory government enacted further 

legislation to confirm power of the Minister of Provincial Affairs and Constitutional 

Development to the provincial in consultation with the 

These demarcation delayed the elections in Cape Metro for a year. 
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The establishment of Demarcation Boards for each Province was in VII 

the LGTA and were appointed by Administrator/Provincial Committee to InveSllOa 

demarcation of a local government boundary, investigation of boundaries for 

phase elections. Board had to relevant experience "in local government 

and related disciplines as town planning, finance, municipal and 

administration" (Cameron 1 16). 

Part V of the LGTA 

pre-interim and Int,c.1"11"'n 

III 

provision for the establishment of metropolitan authorities in 

metropolitan area is defined in Section 1 of the as: 

jurisdiction of multiple local 

III which is n'.Ul"'~'" an intense rnr''''~lrTl= 

III 

III 

developed or urbanized and has more 

district, industrial area and concentration of 

which, economically, forms a functional unit comprising smaller 

units which are economically and in respel::t of C"",,,,.u,r·,,,,,,,, 

The ANC/SANCO supported strong metropolitan government during 

negotiations and were the view that this was a method of resolving among things, 

city "the disparities in provision, rapid urban growth, and the 

structure" and "controlling 

allocating funds 

weak ...... ""', .. ,.. .. ,,.. 

adopting 

primary sources of urban finance, and being for 

and services". The NP, on the other hand, wanted a 

to counter their fear of centralised ANC-controlled metros 

and allowing low-income housing in affluent areas. A 

strong primary local authorities was by NP and going 

by 

authorities could 

(Cameron 1 17). 

At the LGNF a 

in the past, it was eX[)eClea 

by whites, 

a of primary local 

more wealthy component 

was reached in which the TMCs were to created with 
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powers and functions not 

Discretion did, however, 

adopt. 

of the Regional Services Councils (RSCs). 

with the TMC concerned as to which functions it would 

The difficult issue of metropolitan-local relationships was not solved by the LGNF and was 

left to the metro negotiating forums to resolve. The Western Cape, a NP stronghold, 

negotiated a somewhat model while the Central Witwatersrand, an ANC stronghold, 

negotiated a 

administrative 

TMC and "led to a 

1 This resulted in policy control over 

being transferred to the Witwatersrand 

in of standards of services previously WLAs" 

in that area. Administrative n\l.::l"·ln~~1"I aIPpe!arE!d have been the with all ,..,"'''',,.,'''',,.-. 

making having to the level of the TMC which could not with 

effectively (Cameron 1 18). 

hand, the fact that most of the powers and still I n the Western 

resided with the 

However, if there had 

ensured no visible decline in municipal C8[)8Cltv 

TMC, the burden of upgrading and 

services to the BLAs would shared throughout the metropolitan area on a more 

equitable (Cameron 1995: 16-18). 

4.2.2 Interim phase commencing with the first local government 

and the institution of the final constitutional model. 

The first rI~rnn .. 'r~tl'" ~.I.:::. ... 'rlnr\ce in terms of the constitution, supposed to on 

the same the country, but had to be staggered for KwaZulu-Natal the 

demarcation disputes. The councillors was 

based on 40% and 60% wards, which was further 

traditional WLA areas (including Coloured and Indian areas) and the 

arrangement, a highly controversial one, was a compromise ~rrl'LIQI"I 

and ANC in 
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Power-sharing provisions were in the Interim Constitution for 

decision-making. were part of the NP proposals which were diluted in 

the end. They were included in LGTA covering both the pre-interim and interim 

periods and prescribed the following: 

II budgetary must be taken by a two-thirds majority of all council 

II town planning decisions must be taken by an absolute majority of all 

council 

4.2.3 

This phase begins with ele'CtIClnS which are scheduled 5 UeCell1 

the start of the final constitutional vision for local government. 

4.3 The Constitution and Local Government 

The Interim Constitution was gazetted in 1993 and specified that final Constitution had 

to be drawn up and adopted by a two thirds majority in the Constitutional Assembly within 

two years. Thirty-four fixed constitutional principles were ag upon by the drafters of 

the Interim Constitution which had to be followed in both the Interim Constitution and the 

final 

to draft 

included provisions for a three-level governmental system, 

"'1"\\JII"",e~ a Bill Rights and so on. The Constitutional Assembly was set up 

constitution and was divided into six theme 

a smaU I"'l"\rnrn experts. 30 to 40 person 

each assisted by 

Committee oversaw the 

process and eventually the New was provision for 

submissions by public and lobby groups, where they the main political 

parties, did not influence the final product. The first submitted to the 

Constitutional did not comply with the constitutional principles. including the Local 

Government After redrafting, the second text was and went on to be 
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promulgated as the Constitution of the Republic of South Africa, Act 108 of 1996 (Cameron 

1999:225). 

The constitutional status of local government vis a vis central and provincial government 

was also the subject of much tension between the decentralisation aims of the NP against 

the centralisation aims of the ANC and its allies. During the MPNF negotiations the NP 

contended that local government should become an exclusive provincial function. This was 

in line "with its policy of maximum devolution of power and part ofthe checks and balances 

on central government powers". In contrast, the ANC supported local government being 

a "concurrent function, shared between central and provincial government". This 

centralised view of the state was evident with the ANC in exile and while this may have 

softened during negotiations, there was still a strong belief that the state should be able to 

intervene in local authorities affairs directly to ensure that such structures conformed to 

national development policy and did not become 'islands of privilege in a sea of poverty'" 

(Cameron 1995:26). A new branch of local government was established within the 

Provincial Affairs and Constitutional Development Department in order to address the 

perception that insufficient attention and support had been given to local government. At 

the same time section 151 (4) of the New Constitution states that "The national or a 

provincial government may not compromise or impede a municipality's ability or right to 

exercise its powers or perform its functions" (RSA 1996:63). These two provisions once 

again highlight the underlying tensions between the interests of the main negotiating parties 

leading up to the formation of the New Constitution and Local Government policy. 

A three-sphere system of government is co'nstituted in Chapter 3: Co-operative 

Government, which includes; national, provincial and local spheres and which are 

distinctive, interdependent and interrelated (RSA 1996 Section 40). Section 41 details the 

principles which must be ad hered to by the respective spheres of government among which 

are found the following: 

II (c) respect the constitutional status, institutions, powers and functions of 
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II (c) respect the constitutional status, institutions, powers and functions of 
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government in the other spheres; 

II (f) assume any power or function except conferred on them in 

terms of the Constitution. 

II (g) their powers and perform their functions in a manner that does 

II 

not encroach on geographical, functional or institutional integrity of 

government in another 

(h) co-operate with one in mutual trust and good faith by; 

(i) fostering friendly relations; 

(ii) assisting and supporting one another; 

(iii) informing one another of, and consulting one another on matters 

of common interest; 

(iv) co-ordinating their "',..T',....., and legislation with one another; 

(v) adhering to agreed procedures and (vi) avoiding legal proceedings 

against one another. 

Co-operative governance the concept "spheres" was not contained in Interim 

Constitution and its """',..-""",.."" in New Constitution indicates a clear attempt to move 

away from the historical hierarchical system of intergovernmental relationships. In terms 

of the I nterim Constitution, local government was a provincial function and now 

separated to a distinctive of government in its own right" (Cameron 1 

227). notion of co-operative governance was taken from the German system 

- Bundestreue and adapted for South African conditions. While the intentions are the 

legal definition is not, and needs to be developed and interpreted by the Constitutional 

Court (Cameron 1996:248-249). 

The first draft of Chapter of the New Constitution, which exclusively covers Local 

Government, was referred back the Constitutional Assembly for redrafting. Reasons 

given were that the first text was too vague, especially sections dealing with differing 

municipal structures, legislative processes finances. - second draft was accepted 

by the Constitutional Court (Cameron 1996:227). Chapter Seven sets out basic 
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of, amongst other issues, status of municipalities, of local 

government, the developmental duties municipalities the establishment of 

municipalities. Of particular importance here are 151 (3) and (3) 

that "A municipality has the right to govern, on own initiative, government 

its community, subject to national and provincial as provided for in the 

Constitution" and Section 1 (4) states that national or a provincial government may 

not or impede a municipality's ability or powers or perform 

functions". This designates an important departure old provincial and 

control of local government which "characterised South Africa's intergovernmental 

system 1910" and was "there to ensure successful implementation of apartheid'~ 

(Cameron 1 13 and 1 

Section 156 (1) municipalities with executive authority to administer local 

government matters listed in B of Schedule 4 and Part B of Schedule 5 and any matter 

assigned to it by national or legislation. indicates that municipalities 

constitutionally guaranteed functions which may only regulated by national 

provincial government in a way that does not "compromise or impede a municipality's ability 

or right to its powers or perform its functions" (Section 151 (4». 

155 (6) 139 describe provincial support and role of 

municipalities. This does not mean an interventionist for province, on contrary, any 

intervention is very clearly circumscribed by constitution. It is meant to only utilised 

in cases of non-performance of municipalities . 

The 

(a) 

(b) 

(c) 

(d) 

(e) 

..... "".-... "."""" of local government are out in Section 1 (1) as follows: 

to provide democratic accountable government local communities; 

to ensure provision of "'''''r''"r'''~''' to communities in a sustainable manner; 

to promote social and economic development; 

to promote a safe healthy environment; and 

to the involvement of communities and community organisations in the 
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matters of local government. 

constitutional objectives are there to guide the activities of and, 

should form the basis of all restructuring and planning for municipalities. In 

pursuance of (c), the developmental duties of municipalities are 

municipality must -

and manage its administration and budgeting 

priority to the basic needs of community, and to 

development of the community; and 

(b) in national and provincial ng::;'.lg::;II"'Inrng::;'''Ir 

This objective of a developmental role for local "n"'",,rn 

with Chapter 10, on Public Administration and more 

the basic values and principles governing public 

that "Public administration must be development-oriented" 

out in • .";;,,,-nn 1 

planning orclce:s;Sf=!s to 

rnnnn,·"" the social and 

seen 

1 (1) (c)). 

out 

principle 

This Constitutional responsibility for social and development indicates a shift 

from a traditional emphasis on the service delivery model a developmental model 

which is at the same time sustainable. 

establishment of municipalities is 

following categories of municipality: 

by Section 155 and includes for the 

(b) 

(c) 

Category A: A municipality that 

authority in its area. 

Category B: A municipality that 

in its area with a 

Category C: A municipality 

an area that includes more 

exclusive municipal executive and legislative 

municipal executive and legislative authority 

within whose area it falls. 

Inlc:loal executive and legislative authority in 

one municipality. 
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This composition which is than that within the Interim Constitution, but still 

allows some latitude for govemment policy-makers when establishing local municipal 

structures. National is required in terms of Sections 155 (2 and 3) to 

various types of municipalities that may be established within each category and to 

establish the criteria for when an area should have a single category 

municipality or when it should municipalities of both category B and category In 

terms 1 province must determine the different types of municipality to 

in into g\", .. vu the types and the criteria in the national 

in New Constitution as sub-municipal 

functions in order to improve "the provision or 

Ward Councils are 

the delegation 

services, the to municipal by-laws and more generally the promotion of 

governance". NP tried to push for a form of decentralisation which would 

ensure superior at the expense of the poorer Black areas through ward 

councils which would enjoyed extensive functions and powers 

authority. This model was by the non-statutory party of the was 

replaced by a much option which finally was included in constitution had no 

taxing powers, nor functions (Cameron 1995:21-22). 

4.4 Local White Paper 

In the introduction to South Local Government: A Discussion Document: 

a White on Government in South Africa, Pravin Gordhan, the 

White the necessity for new which will 

function after 1999" and out a ""_C!T"""'''''' 

Droce~;s which was developed in order to ensure inclusivity 

1 Droce~;s included the following: 

1: The Discussion Documentwhich was published in March 1 
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an overview of the major issues and strategic questions policy 

(PACD 1997:3). A number of the pertinent issues and points are 

1 of the Discussion Document provides a list of elements which constitute 

a for local government which largely, but not exclusively, follows 

values contained in the New Constitution 7 and 10. 

include: "marshall (sic) government (all outside 

resources to maximum benefit of all and to "adopt a C!tl";::lt~n 

approach to meet new challenges" (PACD 1997: 2 covers 

and lessons from the international context 3 instructions 

for a analysis. Sections 4 and 5 cover the 

respectively. In section 6 on the role of 

municipalities is defined: "to ensure the provision of 

sanitation, electricity, etc. - to all South Africans" 

role of 

promote economic and social development, and to and 

provincial development programmes" (bold in original text). And 1' ... ""01'1"\0' .. 

two tasks together are what is meant by the developmental or duty of 

municipalities" (PACD 1997:29). "Strategic governance" and "str'atE~al(;a 

local government" are introduced as a vital ingredient given the and financial 

constraints experienced. "StrategiC" here was defined as being and 

"strategically-driven local government" was as being "municipalities which 

a long-term vision of development" (PACD 1 Under Specific 

interventions (paragraph 6.4) the comment is "What is important is that 

the developmental and strategic approach is to all of these areas". Under 

heading Services delivery (paragraph 6.5); it is noted that the role of the 

municipality in providing services "can significantly enhanced by mobilising 

sector finance and management 

new system for local government. it is 

municipal govemment in South Africa was 

1 
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effectively" and about more as a result of political considerations than 

financial or technical ones". comment is that one of key issues is the 

"need for all municipal activities to be driven by focussed strategies" and 

"only in way can council and committees and administration their 

cost-effectively and efficiently" (PACD 1997:38). Under section 1 Building 

a financially sphere of government, it suggested "Saving measures 

could include introducing competition in the delivery municipal 

and implementing for delivery and the recovery of costs along business 

principles" (PACD 1997:50). 

Phase Green Paper which was published in UC1[ODI3r 1997 included 

extensive research into local and international local government and policy options, 

and provided a "vision for a developmental local government ~\Ic!'TQnn--

1997a:v and Cameron 1999:242). 

(PACD 

Green Paper on the two primary themes of co-operative government 

and deveJopmentallocai government and then the of local 

government, being; institutional, political administrative. 

with a 'final comment about the Transformation 

rounds it off 

Government's 

dissatisfaction with the present transitional local authorities is evident in the 

comments: "It is doubtful whether local government, as it is presently designed, can 

fulfil this developmental Local government has democratised, but 

the government still structured to meet demands of the previous 

era. A fundamental transformation is required" (PACD 1997a:16). Under 

Developmental Local Government, the Paper proposes four core interventions 

achieve vision: 

III integrated development planning 

III financial and investment planning 

III environmental management 

III performance management (PACD 1997a:26). 
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Under Institutional Systems, the strengths of Metropolitan Government are e1'",,'I'<:>rI 

as being the following: 

II creates a basis forequitable and socially just metropolitan governance' 

II helps to minimise spillovers externalities 

II promotes rational and integrated planning and coordinated public 

investment 

II economic competitiveness well-being of city. 

Four structural options are detailed for metropolitan government and they are: 

II A metropolitan legislature, with no statutory powers 

II Single or multi-purpose 

(utilities) 

institutions metropolitan 

II Two systems of "",n,,,,,r a coordinating metropolitan tier or an 

integrating metropolitan tier 

II single city metropolitan govemment. 

The primary used to assess these options were their ability to meet 

of inequity, integrated planning and systemic (PACD 1997a:43-46). 

While was an acknowledgement that there was no conclusive international 

evidence favouring one above other, the concluded that, given the current 

city and 'integrating' two-tier rnetropolitan government 

to be the most appropriate for Africa's cities" (PACD 1997a:46-

47). 

Phase 3: The White Paper - was published in March 1 and future local 

government policy (PACD1 

The primary themes of co-operative government and developmental local 

government are given some discussion, but this time developmental 

local government is first and is possibly an indication of changing priorities. 
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The theoretical discussion and motivation for single tier metropolitan government 

is largely repeated here and the governance options are reduced to two, namely 

metropolitan government with ward committees or metropolitan government with· 

metropolitan substructures, both of which can be accommodated within a Category 

(A) model (PACD.1998, Cameron 1999:243 and Sutcliffe 1998:1). 

The publishing of the White Paper raised strong protest, especially from the 

opposition in Western Cape and KwaZulu-Natal, that there was no real choice - only 

variants of the same single-tier option. This resulted in the Minister of Constitutional 

Development commissioning a research project to investigate and review the 

options contained in the White Paper and those existing at the time. The findings 

in the report strongly supported the unitary-tier structures, mainly for financial and 

administrative reasons (Sutcliffe 1998:2,107,108 and Cameron 2000:10-11). 

The White Paper mentions three "compelling reasons for the establishment of 

metropolitan government": 

III Metropolitan Government creates a basis for equitable and socially 

just metropolitan governance 

III Metropolitan Government promotes strategic land-use planning, and 

co-ordinated investment in physical and social infrastructure 

III Metropolitan Government is able to develop a city-wide framework for 

economic and social development, and enhance the economic 

competitiveness and well-being of the city. (PACD 1998:59-60) 

The central theme running through this reasoning is the concept of the metropolitan 

area as a cohesive "City". As Sutcliffe mentions, it "emphasises that the City-Wide 

jurisdiction of metropolitan government enables effective integrated development 

planning, which is able to respond to and influence metropolitan-wide spatial, social 

and economic trends and to market the City as 8whole, in line with an integrated 

development plan" (Sutcliffe 1998:6). To be internationally competitive, the city's 
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government jurisdiction or control is required over the full metropolitan area and 

population 2000:3 and Barlow 1991:299-300). 

Metropolitan government with ward committees a Council which t:>V.:lII"f'IC!t:> 

complete of municipal powers and duties (legislative, executive 

administrative). Ward committees are area-based committees whose boundaries 

coincide with ward boundaries and are chaired by the ward councillor. Their powers 

and must be from the Metropolitan Council. They can 

through of as: 

II1II a strong role in determining local 

basis of the metropOlitan lOP 

priorities which form the 

II1II advisory powers with respect to policies impacting on the local area 

II1II the right to consulted on specific prior to Council approval 

(PACO 1998:64-65). 

Metropolitan government with Metropolitan Substructures are municipalities 

that of a metropolitan council with original powers for all municipal functions 

(legislative, executive and administrative) and metropolitan substructures for which 

to be devolved from the metropolitan council. They will have advisory, 

powers. listed in Section 160(2) of the 

Constitution which passing the approval the 

imposition of rates and taxes, levies duties, and the 

however, not be devolved. Metropolitan substructures would 

of loans, may, 

the key interface 

government and local communities with those functions involving high 

being completely decentralised local level, while functions that 

would offer efficiency through integration would centralised and 

by the Metropolitan Council 1998:66-67). 

While the White not mention merits of any alternatives, the strong 

motivation for a single tier metropolitan government are significant and, given the 
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compelling needs of the poor, have to take precedence in Government policy. Now 

that the policy has been set, the benefits having a single 'City' will have be 

maximised and somehow balanced against the possible negative implications of· 

having a centralised, 'distant' bureaucracy that was the main argument against such 

a policy (Sutcliffe 1998: 1 07). 

4.5 Municipal Structures Act, No. 111 of 1998 

Despite the opposition to the metropolitan government from both provincial and 

local governments in the Western Cape and KwaZulu~Natal provinces, the Municipal 

Act was published in the Government Gazette 18 December 1998 (Cameron 

2000: 11). Its stated purpose "To provide for the establishment of municipalities in 

accordance with the relating to categories and types of municipality; to 

establish criteria for determining the category of municipality to established in an 

to define the types of municipality that may be established within each category; to provide 

for an appropriate division of functions and powers between t"~TO""""U'I':'''' of municipality; to 

regulate the internal systems, structures and OITlce .. ·oe,81 of municipalities; to provide for 

appropriate electoral systems; and to provide for matters in connection therewith" (RSA 

1998a:2). 

The one city model or Unicity, is confirmed in the Act under a category A municipality if the 

area can reasonably regarded as; a conurbation of high population density, intense 

movement of goods and services, extensive development, multiple business 
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determined by Demarcation 1998a:16). 

Eight of category A municipality are permitted, which allow for either a mayoral· 

executive or a collective executive with or without a ward council, a sub~council or both. 

The of the executive mayor are seen to be the freedom of bureaucratic 

encumbrances, the high visibility and accountability of the mayor alignment with 

the executive 

that Section 1 

in 

discussed 

at national and 1"'11"('1,\/11"'1 however, 

authority 

Irecmv··eIE!CtE!Q mayor (Cameron 2000: 13-14). As 

New Constitution which 

may preclude: a 

the purpose of sub-councils (or sub-structures), is to enable 

decentralised administrations closer to the which would enhance local democracy 

and the facilitation of effective local (pACD 1998:66). of ward 

committees would to support participatory democracy at a local 2000: 16 

and PACD 1 concem has though, about ofthe 

powers that can delegated to sub-councils committees. could lead to 

major delays in, planning to a highly metropolitan 

authority (Cameron 2000: 16). Some form of governance arrangements are, 

however, considered for local decision-making and community empowerment or, 

as Leach et al put it; "political decentralisation for community involvement and 

representative democracy" (1994:128). 12 Notice, regulating the 

disestablishment of existing local the Province and 

a Category A Province, terms Government: Municipal 

Act (RSA 1 Ita collective executive system combined with a 

council participatory system" for the City of Cape Town (PAWC 2000:3). Section 160(2) 

of the Constitution precludes full municipal powers being 

limits the scale of political decentralisation that is 

IQrt~TjQ.rt to sub-councils, which 

Sewell pOints out, 

councillors; " will make two of political decisions when appropriate: 

III Metropolitan wide strategic and on the Metropolitan 

Council. 

III Local Council operational policy decisions, within those defined powers of 
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jurisdiction. " 

goes further states that it is; "essential that political accountability and appropriate 

delegations of powers and duties are achieved, including accountability for income and 

expenditure (1998:66). The final form of the sub-councils will only determined some 

time after the elections. 

Good governance will have be enshrined in visioning and the governing 

for city, especially within political leadership, and these will need include 

of transparency and accountability (RSA 1997:1 codes of conduct (RSA 

1998a:94-102) and reciprocal communication (RSA 1997: 15). 

4.6 Municipal Systems Act, No. 32 of 2000 

The local Government: Municipal Systerns Act, which was published in Governrnent 

Gazette No. 21776 on 20 November 2000, states in the Act definition that it for 

the core principles, mechanisms and prC)CeSSE~S that are necessary to enable municipalities 

to inter 

II "move progressively towards the social 

communities" 

economic upliftment 

II ensure universal access to essential services that are affordable to all" 

II "establishes a and enabling framework for core processes of 

planning, . performance management, resource mobilisation and 

organisational change which underpin the notion developmental local 

government" 

II a framework for support, monitoring and standard setting by 

other spheres of government in to progressively build local 

government into an efficient. frontline development agency capable of 

integrating the activities of all of govemment for the overall social 

economic upliftment of communities in harmony with their local natural 
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environment" (RSA 2000:2). 

"Development" according to the definition in the Act ~'means sustainable development, and 

integrated social, economic, environmental, infrastructural, institutional, 

organisational and human resources upliftment of a community aimed 

(a) improving the quality life of its with specific reference to the 

poor and other disadvantaged sections of the community; and 

(b) sustainable development as defined section 1 the National 

Environmental Management Act, 1998 (Act No. 1 1998)" 

2000:14). 

promised, Act sets out all the necessary for developmental local 

government and in terms that still allow some local flexibility. What remains is for the 

to produce the regulations under which this Act will be enforced for each municipality 

to in motion the various processes that are required in terms the Act. What might 

a major constraint are limited skills resources within local government that can 

manage above processes in a sustainable manner. Only time will tell how much a 

constraint it is going to 

4.7 Developmental Local Government 

notion of developmental local government (DLG) has its roots in the Reconstruction 

and Development Programme (RSA 1 18) and furthermore, founded in the 

Constitution, which describes one objective local government "to promote social and 

economic development". The whole of section 1 is dedicated to the "Developmental 

duties of municipalities" which must: 

(a) structure and manage administration and budgeting and planning 

roces~)es to give priority to the needs of the community, and to 

promote the social and economic development of the community; and 

(b) participate national and provincial development programmes. 

(RSA 1 
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The definition of DOG has further grown from the Constitution through various stages of 

the development of the White Paper on local government policy_ The Discussion 

Document 'Towards a White Paper on Local Government in South Africa' stated that "The· 

primary role of municipalities is to ensure the provision of essential municipal services

water, sanitation, electricity, etc. - to all South Africans. The secondary role is to promote 

economic and social development, and to participate in national and provincial 

development programmes. These two tasks together are what is meant by the 

developmental role or duty of municipalities" (pACD 1997a:29 - bold in original text). 

In the Green Paper DOG is described as having three inter-related aspects as follows: 

II Maximising economic growth and social development 

II Integrating and co-ordinating 

II Democratising development 

and requiring the following approaches to achieve the above: 

II integrated development planning 

II financial and investment planning 

II environmental management 

II performance management. (PACD 1997a:23-29) 

The White Paper took this even further and defined developmental local government as 

"working with citizens and groups within the community to find sustainable ways to meet 

their social, economic and material needs and improve the quality of their lives" (PACD 

1998: 17). The White Paper further describes the characteristics of DOG as 

II Maximising social development and economic growth 

II Integrating and co-ordinating 

II Democratising development 

II Leading and learning; 
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the desired outcomes as the following; 

II1II Provision of household infrastructure and services 

II1II Creation of liveable, integrated cities, towns and rural areas 

II1II Local economic development 

II1II Community empowerment and redistribution 

and the suggested tools with which to achieve the outcomes as the following; 

II1II Integrated development planning and budgeting 

II1II Performance management 

II1II Working together with local citizens and partners. 

(PACD 1998:17-36) 

Under 'Characteristics', 'leading and learning' were added in the White Paper and indicates 

a continuously learning and innovative outlook for local government. Of particular interest 

is the sacrifice of environmental management as one of the approaches. At first glance, 

this would appear to be an indication of the 'brown' agenda taking precedence, however, 

it is dealt with in the desired outcome section under 'Environmental sustainability' (PACD 

1998:24). 

The Local Government: Municipal Systems Act sets out the "enabling framework for the 

core processes of planning, performance management, resource mobilisation and 

organisational change which underpin the notion of developmental local government" (RSA 

2000:2). 

Now that the legislative framework is largely in place, it is critical that the form of local 

government that emerges can take up the challenge of a developmental approach. As 

stated by Olivier, "Principles of good governance, framing the quality of the relationship 

between the state and society, are now entrenched in the Constitution but cannot be 

guaranteed without structural transformation of the culture, work practices and 

developmental role of government institutions in meeting the needs of society." (Olivier 

1997: 1 0). The final phase of the democratisation of local government is here, and 
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Engineering services delivery, which forms a substantial component of local government 

in terms of both the cost and impact, requires a matching framework from which to propose 

a developmental strategy for sustainable and best value of services delivery. 

4.8 Conclusions 

4.8.1 The local government transition consists of the following phases; 

.. The Pre-Interim phase which began when the LGTA was passed and 

ended with the first local government elections in November 1995. 

.. The Interim phase which commenced with the first local government 

elections and ends at the institution of the final constitutional model. 

.. The Final phase which begins with the institution of the final 

constitutional model following the December 2000 local government 

elections. 

4.8.2 Co-operative governance indicates a clear departure from the historical hierarchical 

system of intergovernmental relationships. 

4.8.3 An unequivocal constitutional direction for local government is provided in this list 

of objectives; 

.. to provide democratic and accountable government for local 

communities; 

.. to ensure the provision of services to communities in a sustainable 

manner; 

.. to promote social and economic development; 

.. to promote a safe and healthy environment; and 

.. to encourage the involvement of communities and community 

organisations in the matters of local government 

4.8.4 The Unicity model of Metropolitan Government was motivated and implemented 
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because; it , a basis equitable and socially just metropolitan governance, 

it promotes strategic land-use planning, it promotes co-ordinated investment in 

physical and social infrastructure, is able to develop a city-wide framework 

economic and social development, and enhance the economic competitiveness and 

well-being of city. 

4.8.5 A strong developmental role is nn"""r'n 

Listing below; 

by the constitution and summarised in 

White Paper - Developmental local government 

Characteristics Desired outcomes Suggested approaches 

• Maximising social • Provision of • Integrated 

development and household planning 

economic growth infrastructure and and 

• Integrating and co- services • 
ordinating • Creation of 

• Democratising integrated • Working with 

towns and rural areas local and 

• and • economic partners 

• Community 

empowerment and 

redistribution 
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5 WATER ERVICES - POLICY AND LEGISLATION 

The Constitution, local government legislation and water services 

The Bill of Rights in Chapter Two of the Constitution guarantees everyone the rights among 

others: 

.. to an environment that is not harmful to their health or well-being; 

.. to the environment protected, for the benefit of and future 

.. 

generations, through 

prevent pollution and ecological degradation; 

to have access sufficient \JII<::>'!''''''' 

Constitution is explicit about what has to carried out 

and that must underpin the administration of 

and other measures 

(RSA 1996:10-12) 

municipalities and the 

to delivered. 

Section 156(1) under the heading "Powers and functions of municipalities" states that "A 

municipality has authority respect of, has the right to administer-

(a) local government listed in Part B of 4 Part B of 

Schedule 5; 

(b) any mattera~'~I~1 to it by national or provincial legislation" 

1996:65). 

In of civil engineering services, B of Schedule 4; Functional of 

Concurrent National and Provincial Legislative Competence, includes 

management systems in built-up areas water and sanitation services limited to 

potable water supply systems and domestic waste-water sewage disposal systems. 

Other functions with minor engineering involvement include building regulations, municipal 

planning, municipal public transport and harbour works. Part B of Schedule Functional 

of Provincial Legislative Competence, includes municipal roads refuse 

removal, refuse dumps and solid waste disposal. Cleansing also listed which is 
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presumably the sweeping and washing of streets and related infrastructure (RSA 1996: 118-

119) . 

. The Objects of Local Government Section 152(1), mentioned earlier, and the Basic values 

and principles governing public administration Section 195(1) provide the essential 

principles that have to be taken into account when considering the approach to services 

delivery. The most pertinent may be summarised as follows: 

III the provision of services in a sustainable manner 

III the promotion of social and economic development 

III the promotion of a safe and healthy environment 

community involvement in decision making (RSA 1996:63) 

III efficient, economic and effective use of resources 

III a developmental orientation 

III services provision to be impartial, fair, equitable and without bias 

III the fostering of transparency (RSA 1996:83) 

Chapter 8 titled Municipal Services of the Municipal Systems Act, No 32 of 2000 I reiterates 

some of these principles and adds another in Section 73(2); The municipal services 

provided by a municipality must -

(a) be equitable and accessible; 

(b) be provided in a manner that is conducive to -

(i) the prudent, economic, efficient and effective use of available 

resources; and 

(ii) the improvement of standards of quality over time; 

(c) be financially sustainable; 

(d) be environmentally sustainable; and 

(e) be regularly reviewed with a view· to upgrading, extension and 

improvement. (RSA 2000:68+70) 
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last provision is an added principle to those contained within the Constitution. 

chapter also with tariffs, provision delivery 

reements involving competitive bidding, municipal districts and regulations and 

guidelines (RSA Comments are made on the most significant of 

Tn",.""", sections that services delivery. 

one: Service tariffs, Section 74 out a tariff policy generally good 

financial practice among which most notable are the 'user pays principle', 

rr.u,.."r,n for surcharges or cross-subsidies enabling poor households 

at least basic special tariffs or flat rates for low of consumption 

identification of cross subsidies to poor households other categories 

consumers. Section 94 (under Part five) empowers the Minister Provincial and 

Government to make regulations and in respect tariff policy and 

of legislated requirements with the Act. While that may be seen as an 

the central government's determination to see far-reaching change in tariffing 

it also caters for services such as water which is also governed by 

National Water Act, 1998 and the Water Act, 1997. 

Part "Provision I commences with section 76 which defines all the 

for the provision of services. These include internal departments, business 

units, other municipalities, municipal entities (or utilities), NGOs, water committees 

established in terms of Water Services 1 (Act 108 of 1 licensed 

providers, community organisations and person competent to 

n!'U:III"'!IIlrO a activity. 77 requires municipalities to "review and decide on the 

appropriate mechanism to provide a municipal service when" inter preparing or 

reviewing lOP and on by a community or a significant body residents or 

ratepayers. This implies that delivery will be on a regular 

basis, and least every compiling lOP. This is very much in line with the 

model in New authorities required to formally examine the 

advantages disadvantages of different service-delivery options; public and private" 
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National Water Act, 1998 and the Water Act, 1997. 

Part "Provision I commences with section 76 which defines all the 
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providers, community organisations and person competent to 
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(Osborne and Plastrik 1997:114). 78 provides the for on 

mechanisms provide services, which include; effectiveness, capacity and future 

capacity of the provider, the of the community, developmental impact, 

requirements of 

U"""'T<;;>r Service Act. 

mentioned above and any national sectoral legislation such as the 

~el~tICIn 79 stipulates that if municipality elects to provide 

service itself, it must; "transform the provision of that service in accordance with the 

requirements of this . Presumably this would primarily be a to the general 

duty under 73(2). Sections 80 and 81 cover service delivery which may be 

entered into with the providers and stipulate the responsibility of municipality 

in administering the agreement. 82; Municipal permits a municipality to 

establish a company, co-operative, trust, fund or corporate entity or acquire 

ownership in existing company, co-operative, trust. fund or other corporate entity. This 

preparation of the groundwork for commercialisation of municipal represents 

a confirmation of the policy direction that the government intended in White 

containing sections and 84 the service delivery 

agreements involving competitive bidding. It out specifically what is required for 

competitive bidding, selection and pre-qualification and the negotiation and 

agreement with the provider (RSA 2000:78-80). 

Municipal service districts and multi-jurisdictional municipal districts are permitted 

under 4 and include such as special surcharges for additional 

separate accountings and so forth. This holds promise for the decentralisation of 

services that require interaction with community 2000:80-86). 

The Municipal Systems Act provides a sound 

towards the goals the national policy. 

management approach 

5.2 The White Paper on Municipal Service Partnerships (MSP) 

In to the RDP objectives in a reasonable time-frame, a new, innovative 

1 

(Osborne and Plastrik 1997:114). 78 provides the for on 

mechanisms provide services, which include; effectiveness, capacity and future 

capacity of the provider, the of the community, developmental impact, 

requirements of 

U"""'T<;;>r Service Act. 

mentioned above and any national sectoral legislation such as the 

~el~tICIn 79 stipulates that if municipality elects to provide 

service itself, it must; "transform the provision of that service in accordance with the 

requirements of this . Presumably this would primarily be a to the general 

duty under 73(2). Sections 80 and 81 cover service delivery which may be 

entered into with the providers and stipulate the responsibility of municipality 

in administering the agreement. 82; Municipal permits a municipality to 

establish a company, co-operative, trust, fund or corporate entity or acquire 

ownership in existing company, co-operative, trust. fund or other corporate entity. This 

preparation of the groundwork for commercialisation of municipal represents 

a confirmation of the policy direction that the government intended in White 

containing sections and 84 the service delivery 

agreements involving competitive bidding. It out specifically what is required for 

competitive bidding, selection and pre-qualification and the negotiation and 

agreement with the provider (RSA 2000:78-80). 

Municipal service districts and multi-jurisdictional municipal districts are permitted 

under 4 and include such as special surcharges for additional 

separate accountings and so forth. This holds promise for the decentralisation of 

services that require interaction with community 2000:80-86). 

The Municipal Systems Act provides a sound 

towards the goals the national policy. 

management approach 

5.2 The White Paper on Municipal Service Partnerships (MSP) 

In to the RDP objectives in a reasonable time-frame, a new, innovative 

1 



Univ
ers

ity
of

Cap
e Tow

n

approach is required. partnership approach with the public sector, the sector 

and community non-governmental organisations, provides such an opportunity. It 

does, however, require a rigorous policy and regulatory framework municipalities, 

service providers and investors to embark on such a route and for reason the White 

on MSPs was produced. It entailed an "inclusive, interactive and transparent" 

process over 12 months ensuring that all stakeholders were consulted (DPLG 2000:7). 

underlying principles on which the White ..... "","''''',. is include; batho (people 

first), participation by consumers and other stakeholders, universal access to 

services, progressive improvement in service standards, openness and transparency in 

processes for selecting service providers, affordable efficient delivery, better 

information flows, value money, avenues for citizen's redress and courtesy in service 

delivery (DPLG 2000:9). 

While the White Paper goes to great pains to defend the policy as providing greater 

flexibility rather than an active attempt by Government to promote the private it is 

clearly aimed at private sector Typical MSP ngernents given are all 

private options. These include service' and management contracts, leases, 

build/operate/transfer and concessions. The motivations for using MSPs are given 

as; greater efficiencies, economies of saving on capital costs, better 

budgeting and competition. Of particular import is the statement that "MSPs should 

equal status among a range of possible delivery options available to municipal 

councils" 2000:11-14). This not accord with in the Agreement 

between SALGA and COSATU on Municipal Services Partnership signed on Friday, 11 

December 1998 that "the preferred method for service delivery is through the public 

sector" (1998:3). While statement does not derogate from the rights ofthe 

in terms of the Labour Relations Act, it indicate a hesitation on the of government 

to implement the policy contained in the MSP. It, therefore, to seen whether 

White will in legislation, this is one of the strategic 

"'''''''4'''''' that to be resolved. 
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The planning of MSPs seen as of lOP process which defines the Municipality's 

for its developmental objectives. A feasibility study seen as the vehicle for 

exploring the potential the municipal council, and other 

stakeholders. The procurement are also detailed exceptions given 

to the requirement for rnl"'l.::ltli'IU.::I procurement (OPLG 

While Local Government a long history of MSPs in the form of contracts, 

numerous types of contracts and annual tenders a of services such 

as street cleaning and others; the more complicated arena of long-term concession 

contracts requires a robust policy and regulatory framework as will ;;::t .... I.I;;::t;;::t .. ;;\"I more later. 

The White Paper is a in that direction. 

White Paper on UU'!I,TAII' Supply and Sanitation Policy 

White Paper on and Sanitation was in November 1994 

and summarised its policy principles as follows: 

III Development should be demand driven and community based, 

III are a human right, 

III for aU" rather than "all for some", 

III Equitable regional allocation of development 

III economic value, 

III 

III 

III Environmental' (OWAF 1994:38) 

While these principles follow spirit and intent of the Constitution, the 'right to 

services' to sanitation as a basic right which not strictly in accordance with 

the Constitution. rights with 'user pays principle' will be a critical issue to 

resolve in order to ensure sustainability. 
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The roles of the various spheres of government are set out as follows: 

III The role of Central Government is to manage the nation's water resources, 

to ensure that all citizens have access to adequate basic services, and to 

promote national policy, guidelines and standards, and to monitor and audit 

progress. Only in situations exhibiting a lack of local capacity will it 

intervene in terms of the Constitution. 

III The role of Provincial Government is to perform Schedule 6 (now four and 

5) functions in accordance with the Constitution, particularly the 

development of local government (removed from the schedules in the 

Constitution) . 

III The role of Local Government is the provision of services to residents. 

Local communities are therefore the point at which implementation, 

operation and maintenance of services will take place ... 

(DWAF 1994:38) 

The statement that" Water Boards will be democratised and rationalised and their mandate 

extended to include sanitation" may influence the local situation where there is no water 

board and existing water boards in other areas which are still exclusively bulk water 

suppliers (DWAF 1994:10-12). 

Basic adequate services are defined as potable water supply of 25 I/person/day within 200 

m cartage distance, and a ventilated improved pit latrine (DWAF 1994: 15). 

A further white paper was published as the "Draft White Paper on Sanitation" in November 

1995 after it was acknowledged in the first white paper that further work was required and 

that other Departments were to be included in the process of policy formulation. Two 

further principles were added to those of the first white paper: 

III Sanitation is about health 

III Sanitation is a social responsibility (RSA 1996a:5) 
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5.4 Water Law Review 

DWAF embarked on a fully Droce~,s of legal reform which would form 

the of the legislation to follow. A 

which would oversee the process and a consulting 

drafting of legislation (DWAF 1997). 

Working Group was 

was contracted to do the research 

of the review proposals would 

III recognise the rights of consumers of water services and provide 

mechanisms to protect and promote their interests; 

III distinguish between service authorities (usually local government) and 

service providers (which may include local government, water boards, 

private companies and NGOs) thus providing a framework within which 

responsibilities can be clearly and service provision 

can be regulated; 

III promote a developmental approach to regulation of services by 

requiring water service authorities produce a developmental plan with 

targets and strategies which how they and their service 

providers will achieve their 

The approach within the review includes the intention "deliberately developmental 

of regulatory mechanisms 

.:..:...:.==.=..:..:..::::; ... "(DWAF 

rather than bureaucratic" and to "place prjmary 

.. , that do not involve the establishment of whole new 

1997:4). 

The regulatory approach aims to: 

III governance, a sound Tr~lrTI""'lIllnrl<" for inter-relation 

III 

III 

access to services based on: equity 

affordability (with the constraint of ability 

opportunities to all 

pay) 

effective institutions which are: sustainable, financially viable, 
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organisationally efficient, water use efficient and enforceable 

III Protect the public (users) to ensure that they get a good service with 

respect to: reliability, product quality, customer relations and price 

III Protect the 

environmentlresou rc 

e base 

(DWAF 1997:5) 

The Review pictures water 

arrangements as shown in 

Figure 25. Notice the similarities to 

the diagrams of abstraction and 

absorption in Chapter 3. 

Structure of water arrangements 

7 

~OC"dO" . 

WATER WASTEWATER 

WATER 
USE 

WATER 
SERVICES 

WATER 
RESOURCES 

Figure 25: Structure of water arrangements (OWAF 
1997:6) 

5.5 The Water Services Act, 1997 (No.1 08 of 1997) 

The Act was published in December 1997 to provide for inter alia; the rights of access to 

basic water supply and basic sanitation, the setting of national standards and of norms and 

standards for tariffs, water services development plans, a regulatory framework for water 

services institutions and water services intermediaries and the establishment and 

disestablishment of water boards and water services committees. Of note is the definition 

of 'water services' as both water supply and sanitation services and the assertion that 

"Everyone has a right of access to basic water supply and basic sanitation". While the 

Constitution does mention access to sufficient water as a basic right, sanitation is not 

mentioned. Basic sanitation therefore becomes a right in this Act by inference from the 

right to "an environment that is not harmful to their health" (RSA 1997a:10+12). 

Under the "Conditions for provision of water services", the Act provides for the limitation or 

discontinuation of a water supply, but it must not "result in a person being denied access 

to basic water services for non-payment, where that person proves, to the satisfaction of 
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the water authority, that or is unable to pay for basic "' .... r.",.. .. ' .. ;, 

(RSA 1997 a: 12). This forms an important element of a tariffing debtor control C!tr",~to, ... \ 

to discussed later. 

introduced in the Law distinguishes between "water 

authorities" which are municipalities in the LGTA and "water service providers" 

which may be municipalities or other or entity such as a private company (RSA 

1 10). This distinction will assist in defining roles more adequately, particularly in 

situations where privatisation is the strategy for provision. These 

separately defined are also "contractor" (PWC 

1 Where a service authority performs of a 

both functions to managed and accounted for C!or"ll!llr"'l!lIT':::' (RSA 1997a:24). 

services authorities have a "duty to all consumers or potential consumers in its area 

of jurisdiction 

access to water 

to ensure .:::.rrlrl':::'lriT 

(RSA 1 18). Within one 

economical sustainable 

the of the 

Act, a draft water services development plan was which is essentially a business 

plan for the institution that provides, amongst others; an overview of the water demand, the 

water consumption, budgets, effluent loads, unsupplied a programme of extensions 

to the supply water demand management It is further to make 

sure that the plan is disseminated amongst consumers, potential public, the 

Minister and others inviting comment that is then available with the plan. A 

on the implementation of the plan required each within four months after the end 

of the financial (RSA 1997a:21-22). 

The contracting out of the ".,<:lIY"" .. "'''''''''''I'''C'''''' to a only briefly in Section 

19 of the Act. There is little in this section the concept of Municipal 

Partnerships will be covered by more specific legislation and a regu 

1997a:24). 

1 
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The establishment, disestablish"ment, role, responsibility, operation and governance of 

water boards are comprehensively detailed in Chapter VI, Sections 28 to 50. The primary 

activity of water boards is provide water services to other water institutions" 

within its services (RSA 1997a:30). In appointing members board, Minister 

must to -

OOl@CI[S of the water board; 

(b) the need for the board to representative of-

(c) 

(d) 

(i) the water services authorities to which it provides water services; 

(ii) other interests by the board; and 

(iii) the broad population; 

the expertise required for the board to function effectively; 

the desirability or otherwise of executive employees 

board. 

members of the 

(RSA 1997a:36) 

The Constitution not differentiate oellWElen bulk supply and the distribution of water 

in the Schedule of responsibilities for municipalities, thus ensuring that the CMA has 

power to veto the establishment a water board. It is clear this stage the CMA will 

not to the allocation the responsibility for bulk water supply a Water Board in 

of the Act At the same time, DWAF are keen to pass on the operational" 

responsibility of dams another institution over which it has some form of 

DWAF is currently in the process of considering its various options in this regard (Ninham 

Shand et aI2000). 

5.6 The National Water Act 

The National Water Act was published on 26 August 1 and provides for "fundamental 

of the relating to resources; to repeal certain laws; and to provide for 

matters connected therewith". It covers mainly management of water as a national 

resource and covers such as the use of water, the water resou 

catchment management use associations, access to rights over land, 
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In essence this Act provides the framework for "the sustainable use "U""T ... r for 

aU users" (RSA 1998b:2). 

5.6.1 Water regulations 

"Proposed regulations on norms in respect oftariffs for 

in of section 10(1) of Water Act, 1997 (Act No. 108 of 1997)" were 

published on 11 December 1998 and out various principles on 

tariffing. No revisions have been published, and it would appear 

to cater for a number of new developments and trends; such as 

based sanitation charges which were not included in this draft (DWAF 1998). 

The first draft of the model bylaws for service authorities in of section 21 (4) of 

the Services 1 was published on 9 July 1999 (DWAF 1999). Comments 

were invited and the was 10 August 1999. Promulgation is still awaited. 

The first draft of the Compulsory Standards in terms of 9(1) and measures 

was published on 

(DWAF 2000). 

to conserve water in terms 73(1)0) of Water _""'H ...... ,,'" 

14 January 2000. This is awaiting finalization nOT.n!"O 

The "Proposed regulations on matters which must be regulated by a contract between a 

Water Services Authority a Water Services Provider, compulsory provisions to be 

included in such a as well as requirements for a joint 1"'1""1;\1\11"'''''1'''1 a Water 

Authority Water Services Institution in of Sections 19(5) and 

73( 1)(h r were "" ....... "..,. comment on 30 June 2000. 

Introductory that the purpose 

best interests of 

(DWAF 2000a:53). It 

regulation of water 

The policy note further 

includes a 

is "to promote the 

of Water Service Providers" ensure fair YrOe::lTn'On 

describes the roles and l"oC!nnru:! 

<;;on,,,r ... ,,, as shown in Table 3. 

in respect of the 

that the Water and was produced 

before a new local government framework had been formulated and that there had been 

131 

.~. , 

In essence this Act provides the framework for "the sustainable use "U""T ... r for 

aU users" (RSA 1998b:2). 

5.6.1 Water regulations 

"Proposed regulations on norms in respect oftariffs for 

in of section 10(1) of Water Act, 1997 (Act No. 108 of 1997)" were 

published on 11 December 1998 and out various principles on 

tariffing. No revisions have been published, and it would appear 

to cater for a number of new developments and trends; such as 

based sanitation charges which were not included in this draft (DWAF 1998). 

The first draft of the model bylaws for service authorities in of section 21 (4) of 

the Services 1 was published on 9 July 1999 (DWAF 1999). Comments 

were invited and the was 10 August 1999. Promulgation is still awaited. 

The first draft of the Compulsory Standards in terms of 9(1) and measures 

was published on 

(DWAF 2000). 

to conserve water in terms 73(1)0) of Water _""'H ...... ,,'" 

14 January 2000. This is awaiting finalization nOT.n!"O 

The "Proposed regulations on matters which must be regulated by a contract between a 

Water Services Authority a Water Services Provider, compulsory provisions to be 

included in such a as well as requirements for a joint 1"'1""1;\1\11"'''''1'''1 a Water 

Authority Water Services Institution in of Sections 19(5) and 

73( 1)(h r were "" ....... "..,. comment on 30 June 2000. 

Introductory that the purpose 

best interests of 

(DWAF 2000a:53). It 

regulation of water 

The policy note further 

includes a 

is "to promote the 

of Water Service Providers" ensure fair YrOe::lTn'On 

describes the roles and l"oC!nnru:! 

<;;on,,,r ... ,,, as shown in Table 3. 

in respect of the 

that the Water and was produced 

before a new local government framework had been formulated and that there had been 
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Table 3: Roles and in the water sector 

Role 

Constitution 
South Africa 

Municipal 
government 
(local sphere) 

Regulator 

Water Services 
Authority (WSA) 

Water Services 
Provider (WSP) 

Ministers of Water 
Affairs and Forestry, 
and Provincial and 
Local 

Municipal government 

Public, private or mixed 
entities, or municipal 
government itself 

Responsibilities 

set norms and 
• To fill the role of Water "",,,,r\l,I"'<'''' 

at local level 
• To provide support to local ,.,1'\"'''''1''1 in relation to 

water services 
• To with 

(including minimum 
• To monitor performance 

be for the "","""C:'I'\n of 
service to all South Africans 

• To set minimum levels of service 
• To set minimum reporting requirements 
• To set tariff policy 
• To monitor .... ",rfnl"l'n:::u,,,,,, 

• To encourage to achieve economies 
scale 

• To achieve requirements set by regulators 
balance the needs of stakeholders 

• To enter into contracts with WSP(s) able to 
achieve these requirements 

• To monitor of the WSP in terms of the 
contract with the WSA 

provide the services and perform the duties as 
required in the contract, the WSA and the 
Constitution 

significant developments in the in interim. The policy framework for water 

services thus needs to be reviewed (DWAF 2000a:57). 

5.7 Conclusions 

basic constitutional principles for municipal 

accessibility, efficiency, effectiveness, economy, financial 

include; equity, 

envi ronmental 

sustainability, orientation, transparency and inclusive decision 

making. The Municipal Systems Act added continuous improvement 
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· regular reviews as a performance management regime. 

5.7.2 While the state a move 

municipal sector through the MSP White 

a more commercially oriented· 

the Municipal Systems Act, the 

resistance of the unions is still a major constraint as evidenced in the agreement 

signed between COSATU and ....... rl.L- ............... 

5.7.3 Water services policy and legislation includes 

the Constitution, but adds further principles 

services, "some for all" rather than 

'user pays' principle, integrated development, 

'sanitation is a social responsibility'. 

Water legislation distinguishes between u''!:IT""r 

providers" thus clarifying 

a developmental approach to the regulation of 

A number of water related regulations are in 

available in the not too distant future. 
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6 SERVICES DELIVERY 

6.1 of water services in the Cape Metropolitan Area 

6.1.1 The governance of water services in the CMA 

Bulk water wastewater services are provided by the CMC water distribution and 

and conveyance is provided by the MLCs in accordance with the 

CMNF and duties agreement which was the local metropolitan level 

before the elections (CMNF 1996) and published in the Western Cape Provincial 

5152 (PAWC 1997). The is depicted in Figure 26. While 

'-''"'' ... ''' .... 1,.1. ............... Mg't 
Raw water imp't DW AF 

Water Distribution 

U 
Wastewater conveyance 

Bulk Wastewater 

Urban Catchment Management .. : ' .. 1 

26: Current water services arrangement 
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there have been improvements in a number areas of municipal governance, including 

the rationalization of some bodies down to "it is by politicians and 

officials that 'coordinating two-tier' arrangement inadequate, and that the integration . 

in form of co-operative governance between MSSs and the CMC required" 

furtherthat "the current consultative, coordinating and decision making processes amongst 

the 7 component councils which need to 'drive' rated development planning in the 

CMA, are frustratingly slow and not cost-effective" (Sewell 1998:50+59 bold in 

original). 

In respect water integration would ensure that water demand management, for 

instance, would managed and driven in an integrated manner. The vertical separation 

affects the accountability where the CMC not to with the community 

and are by implication unaware of the impact of their decisions on the The 

required reciprocity, which is so necessary for public participation and the building up of a 

trust relationship, will not ensue if there is no contact. Political agendas were a major 

constraint in efforts to introduce realistic long-term tariff structures that would ensure 

sustainable both for potable and treatment (Clayton 2000). 

6.1.2 Institutional capacity and structures delivering water services 

Almost all of the water and wastewater services are rendered in-house except for major 

construction consulting There is some diversity of structures within the MLCs 

ranging from the Tygerberg MLC which has a area-based structure to that 

of the City of Cape Town and the South Peninsula Municipality where water and sanitation 

have been sectorally defined and separated. 

PriceWaterhouseCoopers (PWC) and Gobodo Inc. were appointed by the CMC in October 

1998 to undertake a institutional review all seven Councils within the CMA with a 

. specific purpose of exploring alternative approaches to 

improvements the service and or 'financial benefits in 
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main 

II A decision-making framework for non-core and discretionary 

activities that would inform future planning 

II Oefi n ition of the service delivery stnate!QIE!S and their performance 

II Identification a "'''''1''''''''' alternative mechanisms and 

their implications 

II Process for the way forward (PWC 1998:1) 

According to the Price Waterhouse Cooper report, "there were similarities .... "",ru/<:u"n 

sanitation in terms of operational and investment and key issues" (PWC 

1 report on to describe the findings for the water and wastewater 

dealing primarily with institutional matters are 

summarised as follows: 

II management operation of water is more difficult 

II 

less efficient by bureaucratic and political of the environment in 

which they are functioning 

Strategic 

and 8,2% 

are present in the CMC and all the MLCs (4,8% water 

II varying of resource-utilisation between MLCs 

attributed varying levels of efficiency 

II inflexible remuneration structures which do not permit performance linked 

rewards 
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II a dearth of detailed financial, Q':>~'C;L. performance or planning information 

II little direct control over finances 

II an excellent credit record 

II large capital investment is required over the next five to the 

increasing demand for 

two key functional i:li:Il.~'Vi:I horizontal and vertical integration 

II the water service focus was often distracted by 

matters 

local government 

II the recharges support services were unrelated to the support provided, 

due partly to the lack control or influence over that service 

(PWC 1999: 1 to 2-31) 

efficiency which to be taken into ue:spl1te these limitations there are indications 

account. A number of the MLCs have been able 

improvements as illustrated by the SPM's I"Of'OnT 

effect significant productivity or quality 

of the ISO 9002 international 

standard for their water division. Having combined four former administrations during the 

1 restructuring, it was clear that was an opportunity to restructure according to 

more efficient and systems. Combining the principles ISO 9002 and the re

engineering principles of Competency-based Performance Management (CPM) developed 

by Cornell Brand, the division was able to achieve Significant performance improvements 

and a greater on customer service (SPM 2000b). This model, a first in country, 

provides a example to follow in the CMA 
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6.1.3 focus on customer services 

As mentioned earlier, public perceptions service delivery are particularly poor across 

country, according to a IDASA poll published in February 1 not without reason 

(Olivier 1998:8). Local government 

customer, an issue that is currently 

traditionally not had 

addressed by the .c.rng,rn 

let~iin.c,rI focus on 

legislation. While a 

to make administrations 

to be addressed. 

were undertaken in last three years in 

more V'V'..A;;::I;;:,t;;V on the public, many shortcomings still 

In respect of services delivered. CMA has an in the bulk supply of 

potable to the community. are no significant quality failures on 

or in history that could threatened human (Klopper 2000). The 

supply also represents a remarkable achievement with only one 

between 1973 present restrictions, and no significant bulk 

failures on record. While this record will be threatened pending the 

of Skuifraam (Clayton 2000), should not detract from the import 

ofthis achievement. When Kader Asmal, then Minister Affairs and Forestry 

years behind the announced the approval of dam in April 1999. it was 

required for satisfying the growing demand. 

Minister of Water and Forestry, Kasrils, further delayed 

nl"."'""'''' .... 'I' that it would indeed ahead. This means that it will 

most likely only come on stream 2006, five it will be required, and 

risk now being faced in CMA. The delay commissioning of the dam 

has prompted the CMC to appoint consultants to report on a to deal with 

to assured supply. It encompasses an ,investigation of all available resource 

such as the Cape Flats Aquifer, Lourens River Diversion and others which fall within 

of the CMC 2000). The primary reason given for 

"''''' ..... '''''''''1' ofthe was the perception DWAF that a credible demand 

strategy was in in the did serve to bring about a 
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dramatic in the budgetary commitment from CMC towards demand 

o'i'1'I""'" which would to have satisfied Minister and led to final 

go-ahead (DWAF 1 

The proportion of houses that were serviced with a connection in 1 

amounted to 81 % (CMC 1998) and in a recent survey Unicity Business Planning 

process, proportion had 90 % (Unicity Water 2000). The full schedule of 

levels of in respect of water is shown in Table 4. 

Table 4: Water service level standards for households in the CMA Water 2000) 

Level of service BM CCT COT OBERG HBERG SPM 

Level 1 : Pressurised metered 37916 180000 176000 57000 31 000 73200 
water connections 

Level 2: Yard tap, low 
pressure, un-metered. Below 
Red Book standard 

Level 3: Basic 
communal 
200m. 

Level 4: No service. Water 
delivered truck. 

Total 

Nil Nil 

2084 26400 

12,8% 

Nil 

40150 

88% 87,4 

6000 2200 Nil Nil 

3,0701 ",,07C1 I 

12 000 2102 4100 1100 

6,0% 

6000 30 350 5 
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TOTAL 

555116 

8200 

1,3% 

47786 

6535 

1,1 

617637 

the budgetary commitment 

which would appear to have satisfied 

c;::rn&::>ITIA (DWAF 1999). 

of houses were a 

(CMC 1 

had 

for the Unicity 

"' .... , "" .. "" in respect of Dol:able is ..:nr" .. lUn in Table 4. 

Table 4: service level standards for households in the GMA 

Level of service BM 

Level 1 : Pressurised metered 37916 
water connections 

Level 2: Yard tap, low 
un-metered. Below 

Book. standard 

Level 4: No service. Water 
delivered truck. 

Nil 

2084 

5,2% 

150 
rural 

CCT COT 

180 000 176 000 57 000 

7,2% 88% 

Nil 6000 2200 

3,0% 3,6% 

26400 12 000 102 

12,8% 6,0% 

Nil 6000 30 

1 

31000 

Nil 

4100 

11,6 

350 

1,0 

35450 

The full 

73200 

Nil 

1100 

5 

to final 

1 

TOTAL 

555116 

8200 

47786 

7,7% 

6535 

1,1 

7637 
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proportion of households with waterborne sanitation was to be (Unicity 

Sanitation 2000) indicating a very similar profile to that of distribution. In 

1996, proportion households with waterborne sanitation was % (CMC 1998) 

which a dramatic improvement of 17 % in only 4 years. significant 

t::CI~St:::::; in levels of during the last 4 years was achieved despite increasing 

burden of urbanisation. remaining 10 % of households require sustained attention in 

order to equity within the CMA an acceptable standard of living for those 

resident in Cape Town. 

In res,oelctof bulk wastewater treatment, CMC inherited 15 treatment works from all the 

former local authorities, in varying stages of development or decay. Virtually all 

works produce effluent which fails the as published by DWAF in terms 

of the National Water Act of 1 This prompted CMC to commission a study 1997 

which would provide a strategic plan for the ten to cater the in flows, 

the parlous state of the new water quality standards and sludge management 

(Cape Wastewater ConSUltants 1999) .. 

The total capital expenditure required over the ten amounts to R1 billion in 

today's terms. This amounts to about R200 million in capital expenditure required 

Due to political pressure the strategic plan was adopted by the CMC Council, 

the capital expenditure amounted to about R1 00 annum (Maxwell 2000). 

remains a key issue for the Unicity to resolve. 

The catchment management function gained significant prominence in the last several 

years since the and established CMC as responsible authority for 

policy and co-ordination. The Regional Council Levies were utilised to enhance the 
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capacity of the Local Authorities to carry out significant improvements in catchment 

management, including major stormwater alleviation projects, water quality interventions, 

environmental improvements, catchment management symposia community 

environmental education initiatives. During the Unicity Business Planning for the 

1/2002 Budget, it was decided this catchment management should 

remain with \AJ~"O'" services in order to operational functionality distinct from the 

environmental compliance role (Unicity Catchment Management 2000). While it does 

a unique opportunity to further integrate the full cycle of water resource utilization, 

wastewater treatment and catchment management, it affect viability of water 

and wastewater services as a business unit. is due to the benefits of having water and 

wastewater as trading services providing a "private good" (such as metered water supply) 

as opposed to a "public (such as a clean river) (Kessides 1 This be the 

of further research at a later stage. 

6.1.4 Budgets, tariffs and non-payment 

extracted from the Unicity Water budgeting process summarize the overall 

resource allocation the CMA are in Table (Note the 

are for 2000/2001 budget R millions). Note that potable water and wastewater 

conveyance and treatment constitute % and 38 % of the total water budget 

respectively. Without catchment management, these proportions are % and 41 

respectively. 

indicated in the introduction, the debtors level is still unacceptably high. for 

water were not available at the time of writing, but form a considerable portion of 

debt. A large percentage of households with full water connections in the ISLP areas of 

Crossroads and Philippi are not being billed at (Moll 2000). This confirms an 

IDASA survey carried out in 1 which found that is little of non-payment, 

rather a lack of billing receiving of payment" (Olivier 1998:2). Certain municipalities are 

taking action (cutting supplies offwhere payment is long overdue) and obtaining significant 
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Table 5: 

Water Business Planning HB SPM 
Units 

Administration 55 8 63 
R- R-

R6 R2 R8 

Bulk Water (Impoundment, 855 855 
Catchment Mgt, Treatment, R56 R56 
Storage. Conveyance and R367 R367 
Demand management) 

Waste Water Treatment 438 438 
R84 R84 

R218 R218 

Water Reticulation (Distribution, 78 184 147 78 73 152 712 
Conveyance. iVletering. R6 R31 R7 R4 R3 R10 R61 
Billing, etc.) R53 R232 R127 R47 R34 R86 R579 

Bulk Water: (R30) (R152) (R94) (R31) (R17) (R38) (R362) 

76 90* 26 216 77 82 75· 642 
R3 R10 R21 R5 R2 RO R2 R43 

R29 R133 R30 R111 R28 R21 R57 R409 
Less Bulk 3) (R85) (R71) (R11) 1) (R26) (R217) 

Specialized Technical Services 4 407 411 
(inc. Projects, Mech/Elec. RO R69 Rech 
Scientific Services) [R1] [R82] Rech 

Urban Catchment 37? 15 10 111 15 20? 57 265 
R5 R19 R1 R17 R7 R3 R9 R61 
R5 R38 R8 R18 R3 R8 R13 R93 

TOTALS: 191 293 1791 474 170 175 292 3386 
" Network maintenance done by R14 R60 R231 R29 R13 R6 R21 R374 
others R44 R266 R629 R91 R36 R35 R94 R1095 

results, to the extent the SPM's cash110w peaked at 110 % in latter half of 

(Heywood 2000). In to provide relief to those who are pay, the South 
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appreciation of the value of water and a significant breakdown in community water supply 

schemes where the community is committed to the upkeep of the system simply because 

they have invested finances and 'sweat equity' in their schemes. David Still believes that 

this will lead to the withdrawal of the communities in managing and maintaining these 

schemes with the expectation that the government will step in to run them free of charge. 

Without the necessary resources at their disposal, it is likely that the state would not be 

able to do so, thus leading to the inevitable degradation of the systems (Still 2000). This 

issue requires serious consideration and a reassessment of the policy currently in place 

and the political promises made in the run up to the election. The indigent policy of the 

SPM provides a sustainable alternative. 

Convergence of tariffs is required in order to comply with the principles of equity of access 

and tariffing. At the moment, Tygerberg's water tariffs are about half those of the other 

MLCs. It is most likely that convergence can be achieved within a year to two years 

(Unicity Water 2000). 

Sanitation costs are recovered through rates in Cape Town and SPM, whereas the other 

MLCs all have tariffs based on the volume of water consumed. The possibility of basing 

all water services charges on water consumed is suggested as a long term alternative, 

which would comply with the user pays principle, allow for cross-subsidization and allow 

for an enhanced demand management stepped tariff which would further support the 

incentive for water conservation. The convergence of the sanitation tariffs would have to 

wait until the implementation of the General Valuation which is currently set for July 2002, 

when the charges can be separated from the rates based charge (Unicity Sanitation 2000). 

The above discussion provides a perspective on the strategic issues facing the new 

dispensation in the CMA. The challenge of finding a vehicle to address these strategic 

issues represents the nadir of the coming months of transformation. 
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Rationale and choice of institutional options for the governance and capacity 

enhancement of delivery 

In what to be a landmark study, 1"\~:s::m.l~:S found that the tradition of 

monopolistic provision of through public "!I,;ar-u,,....·,,,, is under serious threat. She 

states; 

"The pervasive government involvement in finance, regulations, and delivery 

of many infrastructure services has led to poor performance in cases - by 

weakening managers' operational and financial responsibility, imposing conflicting 

objectives, and politicizing decisions on investment, pricing, labor, and technological 

choice. It is to reexamine the basic rationale for government intervention 

and the justification for each of policy response. In many cases, 

shows that risks of performance due to possible market failure are less 

serious to the economy the risks of government failure" (1 

She framed her study under key i) to clarity the rationale private 

versus public involvement in infrastructure, ii) to choose institutional 

arrangements with appropriate rlment of responsibilities to the public and 

and iii) The to create the conditions for successful implementation of, 

institutional arrangements. are discussed below. 

6.2.1 The rationale for private versus public involvement 

The following are suggested by l'\e~SSI(]es to determine whether competitive market 

conditions exist for services; 

II nature of the good/service whether jointly consumed ("public good") 

roads] or privately consumed ("private good") [ego metered water] 

conditions of production - to what extent are economies of 

creating monopoly [e.g., treatment chemicals]; there are 
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high 'sunk costs (e.g., pipelines] which would deter new suppliers (if not, the 

activity is to be "contestable"); and what degree of coordination 

technical standards) [e.g., water network] in production is needed 

III externalities and social objectives - to what extent are there and 

costs affecting persons other than those directly involved in the activity 

[catchments, other users]; 

III characteristics of user demand - such as degree of consumers' 

access to information about supply alternatives, and the existence of 

substitutes particular kinds of services. 

(1 - emphasis in original) 

According to Kessides, criteria may used the full range functions in 

infrastructural provision from planning and policy-making through ownership. 

regulation, financing, execution of investment, 

summary they provide the following guidelines; 

operation and maintenance. In 

III services are public goods or semi-public goods, where a natural 

monopoly exists and where there are high sunken costs such as pipelines 
, 

and the public sector is suggested for planning/policy-making, 

financing ownership or private sector ownership under public 

regulation. 

III Where monopolies it is that the right to operate the 

monopoly obtained through competitive bidding, ., concessions. 

strong regulation is of quality 

and price and other monopoly 

Other a few competition by the sector should be 

fully liberalized where there are minimal sunken costs such as road freight 

or collection. competition needs to by 

government. 

Other such as "externalities, service and certain 
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features of user demand may provide justification for public intervention 

through investment planning, transfers 

(taxes/subsidies) - but rarely for public ownership or public .... "' .. ,"' .... 

of investment or service operation." (1993:x-xi) 

It may concluded, therefore, that water supply is a good', but 

and economies of scale, indicating a natural monopoly. 

high sunken 

amles would include 

the need for water demand management, some form of cross-subsidisation for the poor 

access and the high environmental impact of 

supply alternatives or substitutes which would 

than groundwater extraction which is on a 

6.2.2 The choice of institutional 

responsibilities 

x 

There are not any ready 

.... "''''''.:II·.:. market competition, other 

with appropriate assignment of 

Government Department 

: .... "rull: ... Contracting 

Management Contracting 

Leasing 

Concessions (including BOTIBOO 

Cooperative/communal ~",uE>,_un"._ 

Private entrepreneurship* 

The objectives and 

benefits required from 

the private sector 

largely determine the 

choice of institutional 

options. These may 

include; skilled and 

independent 

management, 

productive efficiency, 

innovation, 

accountability to 

customers with 

improved serv 

quality and financial 

to total private shareholding 

27: Institutional options indicating scale of public and private sector 
n.,",_'"'''''''' 1993: 18). Note that the categories are not 
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independence or autonomy. It'is, however, that institutional options with the 

. appropriate responsibilities assigned to the public and private sectors. The range of 

options are shown in Figure 27 and illustrate a "continuum from mainly public sector to 

mainly private sector" (Kessides 1993:xi), gained from experience with the various 

arrangements are discussed briefly 

II1II Commercialization by,· 

department to a corporatised 

from a government 

about some degree of 

management and productivity improvement, as does some degree of 

private sector involvement through 

or even operations management. 

.. <:> .... ,,, ....... out of some of the services 

may be beneficial as transitional 

arrangements towards more comprehensive private sector participation. 

II1II Giving the private sector service provider "full managerial autonomy and full 

II1II 

commercial risk (e.g., lease contracts), in addition. responsibility for 

[has] potential to both operation and investment 

produce stronger and more lasting than the more limited forms of 

private sector participation 

contracts. " 

Additional sources offunding may 

as c!!QI",/If"'Q 

by means of BOT s {Build 

and management 

public sector's 

and and 

(1993:xi) 

6.2.3 The creation of the conditions for successful implementation of 

According to I'\.e!'iSIC1eS {1 

competition. regulation 

incentives depend largely on the ·· ..... ~ ...... j"'\l",n ... t' for 

financing" as discussed below; . 
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II Competition. 

Essential 

elements here 

include the 

development of 

the "pool of 

potential 

entrants", the 

reduction of 

uncertainty in 

the market, 

minimization of 

the risk of 

Public budgets 
Public pressure 
Skills dependent 

Competition 
Regulation 
Skills oepeJloent 

.----'---::---,--- PRICE •••• -' .. r----~-_::__! 
Inefficiencies .... DIFFERENCE? 

Red Tapj: QUAUTY 
Mon9Poly DIFFERENCE? 
Emprres 
Pohtics 

Potential Costs 

Profit 

Innovation. 
Quality sacrifice 

Competitive Costs 

28: Incentives and price 'U""UpU'UH~'U in the public and 
sectors 

corruption in both public and private sectors (1993:xii). The 

public and private provision may be modelled as a 

balancing system as shown in Figure 28. It illustrates the relationships 

5DI~C{IVe actors, their respective incentives within the 

two sectors. It also illustrates how efficiencies are driven in the private 

sec;tor by the desire for greater profits, and the consequential requirement 

regulation (in terms of quality and standards). The tendency in the 

public sector is for to go up due to the bureaucratic nature of the 

business (World Bank 1 monopolistic status, perverse incentives 

(such as 'empire-building), and political (World Bank 1994:37). 

ability to control costs in the public sector severely constrained by 

the available skills in middle management, which are non-existent. 

The same 'deficient' skills pool often expected to regulate private 

contracts, and hence the dilemma facing policy-makers; the risk of 

mayor may not be as great as the 

required by private sector. effect of competition is 
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the World Bank "In virtually all se<;tol's greater competition has led 

to lower prices or better services for consumers - while efficiency gains and 

new technologies or business practices have led to sustained profitability" 

(World 1994:57). 

III Participation. has been discussed, but to be here 

"Involving users in all of the project cycle ... and providing 

opportunities ... for ... responsible decision-making, is to produce 

greater in terms of both project effectiveness and building of local 

capacity for development" (1993:xii). 

III Regulation. Of particular importance for successful regulation, is a 

predictable legal framework which is enforced, especially regarding 

property rights, liability, and contracting." The responsibility regulation 

should be divorced from operational responsibility and may achieved in 

two ways. Either a agency is as in 

responsibility can be delegated by means of contracts as in Where 

the public sector is inexperienced in formal regulation, contracting in 

form contracts, management contracts and 

the learning curve before creation of 

hybrid model of regulation was suggested in 

may serve as 

(1993:xii). 

Department of 

Constitutional Development's draft report in which a Municipal Regulatory 

Institute would be "not as a bureaucracy, but as a center (sic) of 

technical support, training research" would add "value to the 

economy and protect[s] the rights of consumers" and compliance enforced 

through Contract Compliance Officers or Departments (DCD 1997:xiv-xvi). 

III Pricing and Financing. efficiency in services delivery is more 

likely when subject to user charges and these are more likely to promote 

access poor. tariff structuring is particularly important as 

149 

the World Bank "In virtually all se<;tol's greater competition has led 

to lower prices or better services for consumers - while efficiency gains and 

new technologies or business practices have led to sustained profitability" 

(World 1994:57). 

III Participation. has been discussed, but to be here 

"Involving users in all of the project cycle ... and providing 

opportunities ... for ... responsible decision-making, is to produce 

greater in terms of both project effectiveness and building of local 

capacity for development" (1993:xii). 

III Regulation. Of particular importance for successful regulation, is a 

predictable legal framework which is enforced, especially regarding 

property rights, liability, and contracting." The responsibility regulation 

should be divorced from operational responsibility and may achieved in 

two ways. Either a agency is as in 

responsibility can be delegated by means of contracts as in Where 

the public sector is inexperienced in formal regulation, contracting in 

form contracts, management contracts and 

the learning curve before creation of 

hybrid model of regulation was suggested in 

may serve as 

(1993:xii). 

Department of 

Constitutional Development's draft report in which a Municipal Regulatory 

Institute would be "not as a bureaucracy, but as a center (sic) of 

technical support, training research" would add "value to the 

economy and protect[s] the rights of consumers" and compliance enforced 

through Contract Compliance Officers or Departments (DCD 1997:xiv-xvi). 

III Pricing and Financing. efficiency in services delivery is more 

likely when subject to user charges and these are more likely to promote 

access poor. tariff structuring is particularly important as 

149 



Univ
ers

ity
of

Cap
e Tow

n

III 

The above 

.... 'uw·... is commercialized should be on "economic ...... " ... "'.,. 

reflecting both costs of supply and demand considerations (willingness to 

pay) and, to the extent possible, externalities. . .. Once incentives for 

internal cost recovery and financial discipline are clearly established in the 

infrastructure sectors, prospects for access to external financing 

(1993:xii-xiii). recovery of through water is well 

, established in the CMA, as is the use of as a management tool 

to water conservation. The use of water tariff to recover the 

of sanitation 

of also rUT"' ... ". 

particular attention, however. further 

the cost of urban catchment management 

the water is also worthy of investigation, as an 

alternative to the payment towards the account which currently the 

practice. Some ten of the water 

account, and could be offset 

management. 

is currently credited to the 

the cost of urban catchment 

Performance indicators. These are required to indicate ... ns',.. ... quality 

user satisfaction" in orderto facilitate decision-making on planning and 

policy. "A demand-based strategy for infrastructure development imposes 

information requirements: 

for SPE~CltIC .., ... nnr ... "" 

congestion, for 

this issue. 

(1993:xiii). 

the underlying determinants of 

to pay, patterns of 

emerging legislation 

inform choice of institutional arrangements that enable 

capacity of government to transformed in accordance with the 

emerging legislation. The following options are arrangements that are 

and are in the light of the local context and the strategy framework developed 

previously. 
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6.3 Institutional options for water services and the governance thereof 

to some on the report, the World Bank in its World Development 

Report 1994, tabulates the institutional options four headings as follows; 

.. Option Public ownership and operation, by department or co. .... 1rco. ....... '.,,'o. 

.. Option Public ownership with operation contracted to private sector' 

.. Option C. ownership and operation, often with regulation 

.. Option Community and user provision 

options are discussed in tum uelow 

6.3.1 Public ownership and operation by department or "" ... ,,''''' ......... 

This is still the dominant mode of provision in world today. Various models exist 

from internal departmental to a range of independent parastatal, public enterprise 

or utility organisations owned by the central, provincial or local government. 

Internal department 

While there are exceptions to the the internal, departmental provision of 

services generally beset with the bureaucratic and political restrictions that 

the and effectiveness of the service being delivered (World 1994). 

applies especially operational as[)eC1[S of delivery. While this is not a 

recommended option, it remains one in which certain pOliticians may find a 

compromise keep certain constituencies satisfied, as the unions and other 

stakeholder groups. It not offer any of the advantages of commercialized 

operation identified earlier. The policy function WOUld, however, under the 

control of the Council as the Water Authority. 
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II Internal corporatisation 

This comprises the ring-fencing of all financial and control under a 

department which enjoys some degree of autonomy from the policies and 

of the local Durban Water and is an example 0 'f such 

a model which some of the ho.,o1'I"'" autonomy in an otherwise 

bureaucratic institution. It was adjudged the services provider 

in Africa, demonstrating that an arrangement can work, provided there is 

strong leadership within organisation (Clayton 2000a). This option could be 

considered as the initial phase in the transformation roceslS. in which all the 
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PH'flTI"""" that divert attention or create a maze isolated from the other influences or 

within which accountability is lost" (1 1). previousJy, the 

experience in the UK, 

considerable benefits for 

and New Zealand brought about 

(Osborne & Plastrik 

found that a Section 21 

or private/public company would 

bulk water supply and bulk W::::l~TF!W::::lTF!r 

1999:29). Regulation and control would 

the council and the company 

with this option is the likely political 1"\1'.0"".0,,,,. 

that may not be delegated by a municipal council ,;;apr"run 

1996:67). This implies that the 

order to ensure sustainability of the 

autonomy would not be possible at this stage. 

Thus full 

the World 

CMC functions of 

contract between 

The risk associated 

a responsibility 

Constitution (RSA 

realisti'c in 

of financial 

puts it; "Many 

public entities perform well for a time and then fall victim to political interference" 

(1994:9). A significant benefit of the utility option, however, is freedom to 

employ market mechanisms forthose portions of the 

approaches. This is particularly appropriate in CIVIA'Alnc;:mc 

includes a range of functions with differing rn"!!ln~nQ\rn.:l 

requirements. 

success of a utility is not guaranteed, however, and following 

for good performance are recommended by the World Bank; 

• Government roles as owner, regulator, operator 

• No government interference in detailed 

• Public enterprises subject to 

accounting and auditing standards (operating on "level 

with private enterprises). 

• set to achieve cost recovery as appropriate, and 
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subject to hard budget. 

• Public service obligations. if any. targeted and compensated explicitly 

by government transfers. 

• Managers selected by professional qualifications and compensated 

appropriately. 

• Appropriate mechanisms in place to obtain feedback from users. 

• Discrete activities and functions that can be unbundled open to private 

entry (for example, through service contracts). 

• Private management skills obtained as needed (for example, through 

management contracts). 

• Ownership and control shared with the private sector (for example~ as 

minority shareholder). (1994: 111) 

The above ingredients are feasible given the level of skills and existing legal 

framework for,contract and company law existent in this country. 

6.3.2 Public ownership with operation contracted to the private sector 

Other terms used for this range of options include; 'Municipal Service Partnerships' 

(MSPs). 'Public-Private Partnerships' (PPPs), 'Joint Ventures' (JVs) and so forth. There are 

several options here which depend on the amount of capital investment required, the 

allocation of risks between the parties and the extent of likely competition within the market. 

They typically include service contracts, management contracts, leases and concessions. 

III Service contracts 

This is the most common form of private sector participation at present in South 

Africa. It entails the procurement of a wide range of services which may be 

specialist (such as consultants). construction contracts and annual tenders for 
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easily definable services such as meter reading and billing. They generally require 

little capital investment and are, therefor, normally short term (1 to 5 years) and 

mostly include competitive bidding. There are opportunities for having internal 

public divisions competing against the private sector for such services (Kessides 

1993:27). This has worked successfully in Sydney (McNulty 1997). 

III Management contracts 

This entails the contracting out of the management role of operations and 

maintenance to the private sector, typically for 3 - 5 years. It is usually based on 

performance related compensation which implies that the contractor assumes some 

of the commercial risk. They are particularly useful as transitional arrangements 

while the policy and legal framework are still being developed (Kessides 1993:29), 

hence the current implementation of this model by Johannesburg (Gordhan 1999). 

The 'iGoli' model, while it does have merit, is not recommended for the CMA. The 

Johannesburg scenario is somewhat different in respect of the scope of 

responsibilities where only distribution is contained in the Utility. It is also not clear 

whether the management contractor would subcontract in a competitive and 

impartial manner some of the discrete functions that could benefit from competitive 

bidding due to possible conflicts of long-term interests. The bidding process in 

Johannesburg has not been without controversy (Still 2000). Orne of the criticisms 

has been the possibility of the successful bidder having an unfair advantage should 

a concession constitute the next phase of reform. 

III Leases 

Leases are those contracts which entail the private contractor paying the 

infrastructure owner for the exclusive right to the operation of the infrastructure 

without being responsible for major capital investment. The contractor thus carries 

the operational commercial risk, but has the exclusive right to the stream of revenue 
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accruing from the sale of the service. Leases have contract durations of about 6-1 0 , 

years depending on the extent of capital required for short-lived assets and the 

related amortization periods. Leases are common in France and Spain where they, 

are known as 'affirmage' (Kessides 1993:30). In the CMA, they may be appropriate 

for treatment works that do not require major capital works or upgrading. 

II1II Concessions 

A concession is a progression in type of the lease form of contract whereby the 

contractor also carries responsibility for the capital investment required for 

extensions to the infrastructure. This entails longer contracts, typically of the order 

of 15 to 30 years which, again are proportional to the size of the capital investment 

required. Investments and implementation are subject to the approval of the client 

and assets revert back to the client at the end of the concession period. 

Compensation is achieved through tariffs in accordance with the concession 

contract (Kessides 1993:31). 

Although not common in developing countries, concessions are used extensively in 

France and Spain. They are particularly appropriate where economic market 

competition is not possible, such as found in 'natural monopoly services' like water 

supply. Here competition is created for the market (World Bank 1994:52). Further 

competition can be instituted by having more than one of those markets in close 

proximity, such as the case in Paris which has two concessions on either side ofthe 

Seine River. Public dissemination of the performance indicators provides further 

market competition (Kessides 1993:34). This is certainly possible in Cape Town 

where the distribution is already spatially defined according to the MLC boundaries. 

These may be assimilated into two or three concession areas for competition, 

depending on the viability of the size of each area. This could be the subject of 

further investigation. 
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There are some variants as 'Build Operate Transfer' (BOT) and 'Build Own 

Operate Transfer' which are often used for treatment plant contracts. 

These CMA the need for the major upgrading of waste 
water ? .. ""·,.? ...... O opportunities for the application of such 

mechanisms in ... ++~, ... "'+ investment and also to increased 

production o'l'tII ..... '.::.I"1 ..... ioco ""'"''';:0;;;01''',<;;;. 

The ingredients for the success 

World Bank are the following: 

these private sector options as ITIITIOI"!,"lOn by the 

• framework of contract law, including 

in place. 

• clearly specify monitorable performance targets, 

of owner and operator, 

to account for unforseen 

resolve disputes, and 

• awarded by transparent 

competitive bidding. 

The capacity for is present, given the extent 

place in local particularly in large 

6.3.3 Private ownership and operation, with regulation 

Ge~):stli:S for periodic review 

in input costs), 

for nonperformance. 

process, preferably 

(1994:111) 

contracting already in 

as Town. 

Private ownership of infrastructure is increasing, particularly where competition in 

market exists. divestiture of 'core-service' water supply institutions, however, 

South Africa (OCD 1 While not specifically stated, the 

rationale to be the monopolistic of the water services and 80(:10-

economic ov?o"I"1-::.li+ioco ofthe service, such as CH.:llSlS'-lSU through tariff structuring. 

Even the privatisation of UK is under scrutiny at this 

time as in a report by, Taylor of "Now, a decade [the 

water in the UK] were privatised, are that [the] water companies no 

1 

There are some variants as 'Build Operate Transfer' (BOT) and 'Build Own 

Operate Transfer' which are often used for treatment plant contracts. 

These CMA the need for the major upgrading of waste 
water ? .. ""·,.? ...... O opportunities for the application of such 

mechanisms in ... ++~, ... "'+ investment and also to increased 

production o'l'tII ..... '.::.I"1 ..... ioco ""'"''';:0;;;01''',<;;;. 

The ingredients for the success 

World Bank are the following: 

these private sector options as ITIITIOI"!,"lOn by the 

• framework of contract law, including 

in place. 

• clearly specify monitorable performance targets, 

of owner and operator, 

to account for unforseen 

resolve disputes, and 

• awarded by transparent 

competitive bidding. 

The capacity for is present, given the extent 

place in local particularly in large 

6.3.3 Private ownership and operation, with regulation 

Ge~):stli:S for periodic review 

in input costs), 

for nonperformance. 

process, preferably 

(1994:111) 

contracting already in 

as Town. 

Private ownership of infrastructure is increasing, particularly where competition in 

market exists. divestiture of 'core-service' water supply institutions, however, 

South Africa (OCD 1 While not specifically stated, the 

rationale to be the monopolistic of the water services and 80(:10-

economic ov?o"I"1-::.li+ioco ofthe service, such as CH.:llSlS'-lSU through tariff structuring. 

Even the privatisation of UK is under scrutiny at this 

time as in a report by, Taylor of "Now, a decade [the 

water in the UK] were privatised, are that [the] water companies no 

1 



Univ
ers

ity
of

Cap
e Tow

n

.' 

longer feel they can fund the by the government and the 

Union, and keep their shareholders to a form of public ownership is likely" 

(2000). The World Bank also ..,""".,\.1"', .... this option for water services (1994:118). It 

concluded, therefor, that 'public are of a lower risk than 'private monopolies'. 

6.3.4 Community and user provision 

The provision of by 

small-scale services provision 

the like (World Bank 1 

Town where the 

inflexibility of 

promises for a free 

low rate of return from 

6.4 Proposal for 

The CMA has the 

community and the user is generally common 

as community water supplies, rural feeder 

limited scope in an urban context such as 

expectations are generally highly placed, and the 

preclude such schemes. political 

water to all, further limit these options to 

of water services in the Cape Metropolitan 

in the country where bulk 'AI",Yc>r can 

integrated with distribution in respect of planning and overall management. In this 

it offers both opportunities and risks. The opportunity is one of integrated therefor, 

more holistic planning 

future generations. 

management of our water resource for both 

include the loss of this capacity for II"IYt:.nr.:lY<::iI,/"'I resource 

management through indiscriminate 'outsourcing' or abdication functions that is not 

appropriate. A approach is, therefor, suggested towards the option of a utiHty 
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wholly owned by the council. The first phase would be that of an integrated, ring-fenced 

business unit which could be 

the 2001/2002 financial 

year. 

the 

29. 

and horizontal 

institutions is illustrated in Figure 

Important elements here would be the 

Bulk 
Wastewater 

distinct of Water Services Authority Integration 

and Water Provider internal 

structu accordance with sound 
Wastewater 
Conveyance 

commercial management practice. 

phase would be the establishment of the 

Company which should align with the beginning 

Vertical and horizontal of 
the water services in the CMA 

of a financial year (Still 2000). earliest feasible date would July 2002. 

would include the contracting out of discrete elements by the utility as 

of institutional transformation a pace that is both swift enough to keep 

momentum slow enough to ensure minimum disruption to the workforce and the 

delivery of the service. 

Linking 

of 

imperatives r---------------------------, 
sustainable city 

with th of the 

organisational 

transformation, an eco

view may be 

formulated as shown in 

Figure 30. It 

the cyclic and 

interdependent nature 

the process within 

CMA and 

WATER SERVICES INSTITUTION 
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possibilities of an integrated approach towards the demand management of the principle 

resource (water). 

recommendations conform in principle with World conclusions in its 

World Development Report, "Urban piped water and sewerage the municipal or 

metropolitan level should provided by enterprises run on commercial principles. 

Professional management accountable to users and having clear incentives for providing 

high-quality, reliable services efficient asset management also desirable. The 

responsibility government such situations is, at minimum, to ensure commercial 

operation, which can achieved through delegation a private company a 

management, lease, or concession contract. Public oversight is necessary to ensure 

access for low-income users to protect public health and environmental quality" 

(1994:11 All of elements are contained in the recommendation, exceptfor 

the overall management of the Utility, which should remain in the public domain. 

The argument for this option is extensive, the positive experiences in other countries 

as discussed in Chapter Two. It also has potential pitfalls which need countered with 

ingredients as recommended earlier. The benefits, as discussed before, would include; 

clearly defined accountabilities, singular focus, freedom from 

bureaucratic constraints, commercially oriented operation and the to contract out 

practically all ofthe operations which comprise defined services such as treatment 

works, distribution (with two or three concessions) and support services such as neet 

management and billing. As experience is gained with digestible and discreet 

of the so the magnitude of competition can escalated appropriate. 

'Under this option, the strategic priorities of water resource planning and management and 

the environmental imperatives will be excluded from the vagaries of competition and 

possible compromise. Contracting out the management of the overall utility through 

management contract or concession would in all likelihood not find favour with the <;;>VT<;;>.-n 

stakeholders which constitute DWAF and the bulk consumers; Paarl, Wellington and 

Winelands. 
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The structuring of the utility in relation 

the Unicity is shown in Figure 31. Of 

particular importance is the 

separation between the authority and the 

provider which a is required 

since they would be different institutions 

1997a:24). 

In Table 6 overleaf, the options and their 

timing are listed against the various 

functions required in the water "'.;;' .. -'''r· ... 

Water 
Services 

Authorities 

Water 
Services 

Provider 

31: A water services utility within the CMA 

together with the allocation responsibilities. 

6.5 The transformation and development the water institution 

Having an option for govemance of water it remains for the mode 

of transformation within the institution to be described within the strategy framework. As 

noted previously, institutional transformation should contain of; an incentives 

strategy, a decentralisation strategy and a culture Added to this are the "",.,n.u 

business ofa strategy and a resource strategy. 

II Incentives strategy· 

This will be on competition through parallel mechanisms of; 

competitive in the competitive bidding for the and surrogate 

competition through benchmarking and other means. Internal incentives would 

include appropriate performance related contracts for management within the 

utility. Osborne & Plastrik) 
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III Decentralisation 

This strategy should include a hierarchical structure 

maximise the decentralisation authority and responsibility with 

accountability mechanisms in A federal type of organisation (Drucker 1 

is recommended in this regard for Bulk Water, Bulk Waste Water and 

Distribution, with clear responsibility for each business unit. Also included 

empowerment focus which would enable staff at the lowest possible 

Table 6: Water Service Functions and 

Function 

Capital finance 
(fixed assets) 

Current finance 
(working capital) 

Overall 
Management 

Planning 

Demand mgt 

Bu 

Water Services 
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Bearer of 
commercial risk 

Basis of private 
party 
compensation 

(Duration) 

Unicity 
'Department' 

Council 

Council 

Water 

Water 

Water 

Water 

N/A 

N/A 

Unit 

Council 

Council 

Water Unit 

Water Unit 

Water Unit 

Water Unit 

Water Unit 

N/A 
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- Phased (Adapted from Kessides 1993: 19) 

Utility 
Company 

July 2002 

Utility 

Utility 

Utility 

Utility 

Utility 

Bulk Water Unit 

Reticulation Unit 

N/A 

Indefinite 
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Contractor 

Based on 
services 
rendered 

< 5 years 
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decisions that are 

empowerment would 

with overall vision of the organisation. 

l""I\..IYt;; the wherewithal to and the 

processes and ''''Tel,nn.,. in achieve the production improvements 

II Culture strategy 

Included here would be an inclusive process of creating a shared vision, mission 

and for the organisation which would, in addition, serve to create a 

performance culture which sees the of as the aim. 

The role of leadership in creation of renewed focus through 

commitment to the vision and the under them is crucial and will determine the 

success this the transformation strategy. 

II Business strategy 

In line with the World Bank's recommendations of a commercialised business focus, 

a business-like approach to be of financing and long-term asset 

management. ISO 9002 is particular in transforming a traditional 

government bureaucracy into a efficient organisation. 

Resource strategy 

Water a limited resource. It requires a long term view and planning. 

management of that resource needs be integrated between bulk water, 

distribution the public to the conservation ethic that is 

required to ensure sustainable water supply for future ISO 14000 

offers a transformation process that can ensure that 

conform with the sustainable city imperative. 

Utility operational practices 

Several of the above strategies were successfully implemented in the last four years in the 
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South Peninsula Municipality (SPM 2000b). 

6.6 The transformation of the external the institution 

Creating a "people-centred society" must remain uppermost in the minds of all staff and 

should form a cornerstone of vision, mission and values created in the institutional 

strategies. To achieve this, a strategy is suggested of; customer strategy, 

services strategy and a communications 

This would 

approach 

such as creating a developmental 

areas, ensuring a 

informal areas and all 

and values developed and 

that all organisation have a customer orientation. A 

charter should which also includes redress as a f"f"Il'C!G'/"'I of non-

delivery. integration of the customer interface with other as 

housing and 

also 

service and 

objective of 

II 

a 

'one-stop-shops' in order to improve (lIl1J\',"""'~)11J1l 

of this initiative. The customer interface in 

control should be integrated and enhanced. Any 

should include the satisfied customer as the 

strategy 

services plan needs to be drawn up which out the 

upgrading of the services in line with islation and value 

ensures sustainability in line with environmental social 

It should include a tariff structuring in with the social 
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externalities as prescribed by legislation. 

III Communications strategy 

A comprehensive communications strategy which incorporates informative billing, 

the publishing of sustainability and performance indicators and the survey of public 

perceptions of service delivery will add considerable value to the service. 

6.1 Conclusions 

6.1.1 The current governance arrangements, while representing a significant 

improvement over the previous dispensation, have not provided the optimum 

framework for a modern, sustainable city. 

6.1.2 The current water services' institutional arrangements were noted inter alia for their 

bureaucratic and politicised nature, the dearth of management information, limited 

control over finances, inflexible remuneration structures, a distracted focus due to 

other municipal matters but on the other hand has an excellent credit record. 

6.1.3 The current level of water services in the CMA is high, but will require a concerted 

effort to keep it there, particularly in the medium to long term as water resources 

become more remote and expensive. The quality of wastewater treatment, 

however, is a real threat to the riverine environment and needs to be addressed as 

a matter of significant priority. Considerable capital expenditure is required in the 

next five years for both potable water supply and waste water treatment. The key 

issues in water services delivery at this time may be summarised below: 

III Threat of significant water shortages in the short to medium term 

III The extension of water services to all residents in an equitable manner 

III The upgrading of the wastewater treatment facilities to meet the prescribed 
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II 

II 

regulations 

Tariff structuring 

control and 

to pay. 

the convergence thereof 

supply of basic to who cannot afford 

6.7.4 The optimum selection of governance and institutional options depends largely on 

the following; 

II The rationale for choice of institutional options needs to be for all 

II 

stakeholders where capacity lacking, this to be add v.;;,~)vU 

appropriate of responsibilities between the public and 

private 

choice. 

is a critical determinant of success institutional 

II Successful implementation of institutional arrangements depends on a 

suitable framework competition, participation, regulation, pricing, 

financing and performance indication. 

6.7.5 The recommended IO"""I~"'''''O' option for CMA is a Councill"l\A/'''IOrl water Utility 

company, which retains management, planning and resource management 

functions and out all operational functions through various competitively 

bid contracts. A phased approach is advocated, in order to ensure 

assignment responsibility and sustained delivery. The governance 

arrangement is designed to provide an institutional 

This freedom should allow the creation of a water institution with the 

capacity to deal with the critical issues """.".,...,." 

6.7.6 It has been shown that the requ institutional transformation would have to 

of an incentives strategy, a decentralisation a culture a 

business and a resource strategy. In parallel with the above strategies, and 

in order to supply best value and fulfill mandate of a people-centred 

an external focus of a customer strategy, a services r!:>T<;'"'''''' and a 
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communications strategy would be required. 

6.7.7 above transformation and transition scenario is summarised in Annexure D. 

It provides both a plan and a perspective on the change process required in water 

services within the next several of local government evolution in the CMA. 

167 

communications strategy would be required. 

6.7.7 above transformation and transition scenario is summarised in Annexure D. 

It provides both a plan and a perspective on the change process required in water 

services within the next several of local government evolution in the CMA. 

167 



Univ
ers

ity
of

Cap
e Tow

n

7 CONCLUSION 

In formulating a strategic framework for transformation in local govemment, this thesis had . 

a three fold intent. It firstly out to provide a means of analysis of existing local 

government organizations with to urban governance trends and the 

context of the City of Cape It also sought to provide a generiC means of constructing 

a transition agenda for local government which satisfied a range of legislative and policy 

requirements and accommodated a number of constraints. Finally, it was applied in the 

formulation of a transition and transformation agenda for water and sanitation services in 

the CMA. 

The formulation of strategic framework as analysis methodology took into account the 

reciprocal interrelationships governance, administration and civil society. Itfurther 

identified the international trends in local government, particularly the re-definition of role 

as 'steering' and not 'rowing'. A bi-polar view of business together with the 

transition agenda provided the necessary mechanism to illustrate dual processes 

involved. The utility of the strategic framework as a means of analysis was demonstrated 

in dis-aggregation of both Cape Town and Johannesburg's transformation strategies. 

Understanding context of the city was identified as particularly important as an 

informant transformation analysis and strategy. The context of the CMA was defined in 

terms of its history, its current and potential and While the new 

political dispensation is providing considerable opportunities for improvement, there are 

constraints continue to challenge, as the high growth in informal 

settlements. Municipal engineering services are largely environmental in nature, 

particularly water Local government, therefore, in many respects is a mediator 

between civil society and environment (to coin Mintzberg's words 13). The 

challenge is aptly summed up by Brugmann; "Meeting the urban challenge will require both 

renewed commitment renewed vision the local government level to build sustainable 
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(1992:8). is fundamental to any transformation, in this regard, the 

desired future of a sustainable city the compelling vision that informs the strategic 

direction within the transformation framework. 

framework was further informed by ongoing local government transition 

as in the Government Transition Act, the constitution, the emerging local 

government legislation and further policy requirements. unfolding legislation 

and policy was analysed as it influences ru;; ......... ,-" of water services. Of particular 

here was the definition the respective of the Water Service Authorities 

and Service Providers, and options permitted alternative delivery 

arrangements. 

As a transformation 

arrangement for the 

institutional and service 

the .,. .... ..." .. "",.. framework was applied to the institutional 

within the CMA The current governance, 

were identified as sub-optimal and, 

therefore, requiring of significant The optimum selection ofthe governance option 

for services and institutional arrangements were described with various 

strategies transformation from the configuration to the desired The 

strategic framework thus provided the basis both analysis and the transformation 

agenda. 

It may be concluded, therefore, that the C!TI"~::IT':::'lru framework does provide means of 

analysis and strategy formulation within local government. ultimate however, 

should be tested the problems faced by the customer and the injunction of former 

President Mandela to build a 'people-centred-society'. In this respect, both the 

and transformation are aimed satisfying 

within the city thereby contributing towards the long term 

which provides both community and opportunity. 
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Annexure A: Framework - Cape Town's Discussion Document 
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the poor, targeted programmes (customer focus and 

n"'~r" ... 'n appreach and emloO'werml!'!nl'" 

Relevant, 

A focus on the eradication of poverty, and social and 

environmental .. "·"',,in,,hiliiv'" 

a citizen-

State L--..:..._-1 .... ~ ___ .........J __________________________ ..l.......... _____ " .. _ .. ______________________________________ ........ _"""""""""""""""""""""""""""""""""""""""""""""""" 
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Annexure B: 

Arena 

Historical 

Situation 

Current 

Situation 

Governance 

Two Tier model, with the 

Greater Jnhannp",hll Metro 

Council and four MlCs5 

Committee of 10 (then 15) 

formed to focus on key 

Duplication in powers, duties 

and functions across the five 

MlCs12 

Short Term local Government Structures 

Strategies and Act; Minister declares 

Priorities A status; 

months Demarcation Board defines 

boundaries; MEC determines 

type; MEC issues Section 12 

Notice to establish 

Mlllnlr"n.lIIlv before elections; 

Elections for new iGoli 

CouncilS 

Transformation lekgotia, the 

City and the 

Strategy Framework iGoli 2002 Plan and Renewal Strategy 

Internal Focus 

of inequitable distribution of resources and uncoordinated urban management and 

a severe financial and institutional crisis 

Case for change based on two key problems; 

Financial crisis; R2,1b arrears (increasing), R1b 

term debt, deficits a R310m water and 

assets, fraud and bad mgt 

to be bad deb!, no real surplus, steep long 

losses, underulilisation and stripping of 

Poor Institutional design; no distinction between commercial and other activities, with 

five administrations, fragmentation, gap between policy and no oerfOflmalnrA 

linkages, bureaucratic, weak mgt., weak IT, low morale and 

External Focus (Customer) 

of rapid urbanisalion2 

The largest city with a population of 3,8 

billion 

Reduced services and 

Deterioration of service delivery 

standardse 

Proposed structural and process issues; I An overall framework of: 

Programme A; The creation of public utilities for the trading services of electricity, water and policy intervention to guide 

sanitation and waste management to allow for commercial imperatives of improved performance and 

Programme B; Agencies for Roads & Stormwater and Parks & Recreation to introduce business 

principles and efficient management pralctil::es.'· 

Programme C; The of non-core assets such as property, Metro Gas, Rand 

Stock and others21 

Programme 0; The corporalisation of the Zoo, Metropolitan Bus Comoanv Civic Theatre, Housing 

Company, etc., to introduce incentives for and a service oriented focus22 

PrCII::tr,amlme E; The core administration will be split into the central ·client" function for regulation, 

policy and contract and 10 regional decentralised administrations for local services' 

economic 

Intervention Zones 

for special atlentionH 

Transition Manager to lead the I Programme F; The financial plan to restore financial viability and stability includes an office of the 

transilion5.29 process" for allocation of resources, beUer financial controls and privatisation" 

include Y2K, All Africa Games, etc?1 

Programme H; labour relations premised on a commitment of no retrenchments and a 

business process fe-engineering programme which includes; attitudes, culture and values, 

defining minimum a performance management framework and performance contracts 

for staff23 

Desired Future I Goal of effective, efficient and 

State sustainable democratic class 

"Greater A world-

Jobanne",bllfO the pulse of 

hr_.VA,:U plan: "Gelling the basics 

Africa; a city for business, people 

and the millennium" 

1 

, 
I 
f 
t. 
", r 

i. 
t 
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Annexure B: Strategy Framework iGoli 20112 Plan and Renewal Strategy 1------.-----------....... - ---....... -----.................. _--------......... -----.................. ----................ ----................... _-------.............. _-----............. --_ ... ...,.-------------; 
Arena Governance intemal focus External Focus (Customer) 

1---_ .. _-------"---,._----+---------+------------------------.-------+---.----._---"----------
Historical 

Situation 

of inequitable distribution of resourc.es and uncoordinated urban management and of rapid urbanisation2 

1------1-.. -........... -........... -.----.. -----.-...................................... +.--_._-_ ................ _----------........... _-------_ ... --------------------------------_ ....... --------... - ....... ----11--------------1 

Current 

Situation 

Two riE~r model, with Ihe 

Metro 

Council and four MLCs5 

Committee of 10 (then 15) 

formE~d to focus on 

Duplication in powers, duties 

and functions across the five 

Ml.CS·12 

Short 'Term Local GOllemment Structures 

Strategies and Act; Minister declares 

Priorities 

months 

l.''''''UOIV A status; 

Demarcation Board defines 

boundaries; MEC determines 

type; MEC issues Section 12 

Notice to establish 

'VEl'"'''''''''''''' before elections; 

Elections for new IOoli 

CouncilS 

Transformation "''''''M''''''", the 

City 111101110191::1 and the 

By mid 1997 a severe financial and institutional crisis 

Case for change based on two key probIE~ms; 

Financial crisis; R2, 1b arrears (increasing), R1 b to be bad debt, no real steep long 

R310m water and housing losses, underutilisation and '''YI",nintl of term debt. deficits a 

assets, fraud and bad mgt 

Poor institutional design; no distinction between commercial and other activities, duplication with 

fille administrations, fragmentation, gap between policy and implementation, no Ol>.110flmalnr.1I" 

linkages. bureaucratic, weak mgt., weak IT, low morale and 

Proposed structural and process issues; 

Programme A; The creation of public utilities for the trading services of electricity, water and 

sanitation and waste management to allow for commercial imperatives of improved 

Programme B; Agencies for Roads & Slormwater and Parks & Recreation 10 introduce business 

principles and efficient management prllictil::es."" 

Programme C; The privatisation of non-core assets such as property, Metro Gas, Rand 

Stock and others21 

and 

Programme D; The corporalisatlon of the Zoo, Metropolitan Bus Cillic 'Thealm, Housing 

Company, elc" 10 introduce incentives for and a service oriented focus22 

... .r'n.,~"""m'" E; The core administration will be split into the central "client" function for regulation, 

policy and contract and 10 regional decentra!ised administrations for local services· 

'Transition Manager to lead the Programme F; The financial plan 10 restore linancial lIiability and includes an office of the 

transitionS.2~ process" for allocation of resourr..es, beUer financial controls and PfII/alllsalllofl" 

include Y2K, All Africa Games, etc?1 

premised on a commitment of no retrenchments and a 

attitudes, culture and vallJ(~s, 

corno.!lellr.IE!S a performance management framework and nelfonTl::liI~r.", contracts 

Desired Future Goal of effective, efficient and 

Stat.e sustainable democratic 

The I,uges! cily with ,I pt)pulalion of 3,8 

billion 

Reduced services and 

Del(Hioralion of service delivery 

standards& 

An overall framework of: 

intervention 10 guide 

economic 

Intervention Zones 

for spedal atlantionll 

class 

"Greater ,'m·l,,",n."~n!l A world

,Jnrl."nn",~,nl1lro the pulse of 

Africa; a city for business, people 

and the millennium!' ••..... ___ •••••••••••• _.L •. " _______ ••••.... _. __ .. ____ -L-_---__________ ~ ___________ --I. __________ ----II 
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Annexure c: 

p39 

van der 

Waldt& 

p31 

& 

Governance 

Core stratenll 

Control str'at~!ClII 

(Organizational 

Kotler(1992) I Political & 

p 41-42 structures 

Kotter 

(1 

p61 

& 

Ulrich 

p25 

Selected lO:tr::lh'nipt:;. within the Str:at"'"11 Framework 

Internal Focus 

Core Str:atpnv Consequences 

"'n'~rn,"'nt\· Control (Organizational, & 

Culture strategy Touching Hearts & Winning 

the institution and the need for ~h:::mn'" (tIi","n",.::., nrnhl.,rn.::\· 

Create a vision and programmes; 

schedule transitional courses; Imnl"'",Ant the 

Develop an irnnIArn""nt::>tinn and 

create a sen::uatp from the 

sense of urgency, a leader and obtain pOlitiCal structures of authority; 

ensure and be honest; Reinforce and institutionalize change; and 

Evaluate the results. 

Organizational change: includes the following seven critical elements structure; 

Systems; 

sciences. 

"'Ianmnn for and short-

term new aplProactles 

Awakening; 1 How to create a need for change, 2 with resistance to change. Envisioning; 3 

Develloolno a motivating 4 Gaining commitment of others to the vision. Rearchitecting; 5 

Organization 6 Human resource system desian skills. Self as Instrument of 7 

the individual's skill set. 

Control. 

Service. Customers. 

StrategiC Cultural Ch:::'n,n",: Work. 

Sustained Competitive 

1 

External Focus 

Customer ...... .",t.",,\} 

(Customer & Competitive 

Choice & 

Control ",tr::lt<'nv p39 

van der 

Waldt& 

p31 

Kotter 

(1 

p61 

Governance 

Core ~tr'l'lt.!nll 

Selected 

Core Sh·",t&'nll 

Create a vision and 

schedule transitional courses; 

sense of urgency, a 

Sfr:::IJIl>nll"! Cultural Ch:::IJn,nll'<: 

Sustained !";o,ml)etlltlv'e 

.::t .. ",t .. ,ni ... " within the Sh'",t~'nll 

Internal Focus 

Hearts & 

the institution and the need for rn,.nn,p n"!'>m,,,,,,,, nlrnhl",n''''::\' 

programmes; 

leader and obtain POlIUC,61 

Reinforce and institutionalize and 

3 

commitment of others to the vision. 5 

skills. Self as Instrument of 7 

Control. 

Service. Customers. 

Work. 

1 

External Focus 

Customer ...... .",t.,"\1 

Choice & 

Control ",rr!>r"""" 
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Annexure 0: 

Arena 

Current 

Situation 

Strategies 

and 

Priorities 

Governance 

Constitution, 

Water Act 

water functions 

Contractual r<>I!:lt,I"'I"" 

based on outputs in 

Str'atE!QY Analysis Framework - Cape Town Water Services 

Divided Metro 

Bureaucratic 

Pockets 

Incentives 

Business 

Resource C!tr""tAnu 

OocK~3ts of inefficiencies, 

clear business and customer 

ltonomy with clear r<>Cl,nl"'ln.,ihilit" 

Commercialized practice 

Dynamic 

Strategic 

services 

culture 

and manap",m",nt 

::tnnrn::tl"'k to resource - and asset 

173 

External Focus (CIJstomler) 

but still low in 

Poor water effluent quality 

Threats of water shortages 

.,tn ....... "'. strategy 

'0, .... "',..., • ., .,tr""t<>n\l 

C!t",m",hlo City 

Universal access 

Best value services 

nv,"'.n .. 'n service 

and redress 

.l 

.. ;.; 

Annexure D: St.,~t~ll\l Analysis framework - Cape Town Water Services 

Arena Governance Internal Focus ------------------_ .......... + ........................................................... _------+ ...................................... _-------------------\---+----_ ......................... _ ......................... -------.. -----.. ----------------~ 
Current 

Situation 

and 

Priorities 

Desired 

future State 

Constitution, 

Water Act 

Divided Metro 

Bureaucratic 

Pockets of "" ...... ,"""" 

Incentives 

Culture 

Business 

Resource ",rr,,.,,,,,,,, 

Utility 

focus 

DO(~KeIS of inefficiencies. 

clear business and customer 

"'nru ..... '''rl''l to resource ". and asset 

customer orientation 

Poor water effluent 

Threats water 

reporting 

1..--______ ............................................................ __ , _________ .. _________ 1..... ...................... :::: ••••••••••••••••••••••••••••••••••••••••••••• _______ •• ____________ .• ---_. _______ ! .... : ..................... + ...................................................................................................................... """"""""""" ...... , . ...........J 
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