
3. LOCAL GOVERNMENT IN METROPOLITAN
JOHANNESBuRG

The transition in South Africa can perhaps best be described in terms of urban
developments and debates. This is especially so in the biggest urban
conglomerate in South Africa, Greater Johannesburg.

In order to solidify political and scciul transfurmation urban areas need to address
some crucial issues. Increased urban economic growth is a prcrequlsltc for the
maintenance of national economic growth.

Urhanlsatlon levels remain high in South Africa and appears III be increasing.
This factor is cHusing a high demand on the urban structures delivering. baste
services such as water and electricity,

The socio-economic challenges are linked to the creation of urban democracy,
thus ensuring that all cornmunttles have a say in the running of their affairs.
These factors formed the background to urban upartheid which was the driv.ng
force behind the unnsformatlon or local government.

In order to fully COMprehend the need for rnctropolitun government, apartheid
urban structures will be briefly discussed. Once an historical buckground has
been established, the role of the Local Government Negotiating Forum and the
dralting or the 1.,(,,1'111 Government Transition Act will be dealt with.

3.1 APARTIn~m ERA

Apartheid, as applied to urban areas during the previous dispensutiun, con

simply be described as soctal engineering aimed at the prcventlon of black
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The above research approaches and methodologies arc to be used as a package,

and as such to ensure that the methods will jointly produce a clear and reliable
research report.

..
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The standard definitions Ior both methods arc accepted as applicable to this
research report. Induction is based upon observations made of an occurrence and
then concluding that some form of relationship pattern exists, I

Deductive statements arc done using propositions as the premises for the deriving
of conclusions. Regarding the interactive nature of the two types of scientific
reasoning. Mayer and Greenwood (1980: 34) writes that:

"", .. by engaging in induction", scientists derive gcuc.ralizl)ti.ons they can subsequently usc as
premises to engage in deducuon, And it Is by Iht' process of illductioll that they test the factual

truth of concluslons arrived nI by deduction",

In the context of this research report. the review criteria and area v ..nablcs
represent the deductive scientific reasoning. The inductive process will be the
application of the review matrix to mctropolltan local government in Greater
Johannesburg. thus testing the Iactual truth of the level of generic descriptiveness
of the review framework.

Documuntury analysis will also be employed to illustrate and define the specific
contents of the evaluation criteria and the area variables.

Bryman (1989: 189) developed a classification or the types of studi!.!!!using
,

documentary sources for research purposes, Four broad categories an! used: A
document can eitbcr be qunntitatlve or qualitative lind either recent Of historical.

The documents to be used in thi. research repor: arc classified as being recent and
quali tativc.

Documents to be used Include internal sources such as annual reports, committee
reports and discussion documents. Bxlernal documents include all sources not
published by the Greater Johannesburg Metropolitan Council.

I for a discussion (In John Stuart Mill, see ('olwlI. M.lt lind Nagcl.I~. All illtrudll~'tillllltll.!lr.h: and
SCiClllHk Method. New York llarcoun, Brace and Company. 1'131.
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2. RESEARCH APPROACH ANI> METHODOLOGY

The research approach to be adopted will be a combination of approaches, As a
first departure point, this research report represents the usage of applied research,

By definition, appltcd research is focused on a specific problem, for which
solutions must be found and recommendations made thereon. As an applied
research exercise, the review framework must not only describe the macro
functioning of metropolitan local government, It must also be indicative of the

explanations for the described phenomena.

Mayer and Greenwood (1980:11) support the above process by writing:

"There IIrc thus two Iypes of so<:i31setcnce rc~cilrch : flure rcseatch.thc Imeut ofwhkh is 10

expand our understanding of soclal processcs, and applied research, Ibe jntent oCwhich ;~ 10 make

us capable (If influcuciug these processes."

The test for the Iunctionnlity of the review Irarncwork will thus be its capability to
influence the dynamics of urban governance. This cupability rests not only ()111hc
extent of conceptual clarHy obtained within the review framework. but also upon
the pollu ..al acceptability thereof

The laM mentioned can be seen (IS an independent external factor. hut the first
mcntloncd is controllable and thus achievnblc.

The types of scicnlific reasoning to he used in the devclopmenr lind epplicanon of
the review framework will be both inductive lind deductive,



The set of area variables wilt focus on the size of metropolitan areas. historical
development patterns. socio-economic spatial manifestations. infrastructure and
services networks and urban economic integration.

The above specifics will be applied to three generic models of local government
in metropolitan areas, in order to establish an indication (\f the relative

effectiveness of each model in relation to the other. These relationships of
effectiveness will be illustrated in the review matrix.

This research report will commence with a discussk "n research approach and

mcthodolcgy, followed by an analysis of historical developments and a
motivation for the review M metropolitan local government in Greater
Johannesburg.

The development of a review framework will then be undertaken. Once the
review framework has been drawn-up. it will be applied to the Greater
Johannesburg r-gion, The concluslon will include future research questions.



1. INTRODUCTION

The tiLle of this research report resorts under the Urban Management field. The

study of the functioning of metropolitan local government in Greater
Johannesburg was chosen because, in many respects, the developments under-
taken in this region represent groundbreaking achievements in the
slemocratizatior- of local government in South Africa.

The issue of metropolitan local government has long been the source of much
differing opinions. Over time the debate has altered between various types cf
models. Whilst it is true that the urban dynamics ultimately determine the nature

of the system of local government within a particular city I it is also true that
certain generic characteristics have emerged from practice, allowing [or the
categorisation of the types of metropolitan government.

Included in this grouping of the systems of government, arc the distinguishing
components thereof. Due to the nature of urban government, which necessitates
the addressing of urban needs, the distinguishing characteristics lend themselves
10 objective analysing. Describing the cornp mcnts of metropolitan local
government is poicntlally a big undertaking. For this reason, (he main research
problem will be limited to the development of n review framework, created in the
form 0[' a matrix, considering only macro dynamic clements such as ovaluation
criteria and area variables. The main aim in this process will be to ensure the
ultimate applicability of the review framework to metropolitan arcus within South
Africa. The research sub-problems will be contained in the specific clements of
the evaluation criteria and area variables.

The evaluation criteria will consist of conlllct management procedures, utilisation
of resources, redistribution and development, community participation
opportunities, internal and external communication ant! institutional complexity.
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ABSTRACT

This research report develops a review framework for metropolitan local

government. in Greater Johannesburg and South Africa, through the extrapolation

of the key aspects of three generic models of rnctropolitnn local government.

These models are classified as confcdcral. tow-tier and unicity type of city

government. The need for the review of local government in Greater

Johannesburg is illustrated through an historical overview or events in the

transformation of local government since 1l)9(),

The crucial clements or the generic models arc also described in terms of
metropolitan evaluation criteria and area variuhles. Evnluation criteria are defined

us essential strategic indicators of performance, whilst urea variables arc seen as

those factors which contribute to the specific structure and nature of metropolises

in ...,outh Africa.

Tile generic models arc compiled in the format of a review matrix. which take the

crucial elcml'L(S thereof, as well as the evaluation criteria and area variables into

account.

Compatibility with the evaluation criteria arc measured as being either low,

medium OJ' high. The conclusion is made that either an integrating two-tier

system or metropolitan government 0(' till unicity with limited delegation to

community councils represent the optimal ulternativc for Greater Johanncsburr-.
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Khan (1994 : 7) explores the question or the si/.~'or municipalities further

by writing that. in the abscnc •. of metropolitan government, the number

and size or tradiuonal local governments led In fragmented service

delivery systems. These systems caused no individual government to have

the authority or capacity to mctropolitanise functions and services where

local councils were too small to he functionally cllcctive or viable, Inter-

municipal differences disallowed the setting nl' universal minimum service

delivery levels,

These practical political problems created two poles within the ANC. The

once school of thought propagated tllul. in order to improve service

delivery, the MSS's had to be increased in siz~.. The s. .ond grouping

argued the reasons for mctropoliun government along the lines of the

need for the integration of the city, reallocation of resources and tcchrucul
views sucl. IS better economics or scale to be at:hkwu when metro-

politanising functions.

As the debate continued. the Premier ol' Gautenj; issued Premiers

Proclamation 35 of IlJ95, the main purpose of which Will. to allocate

powers and Iunctionx to the GJ'I'MC and MSS's based largely on Schedule

2 of the Local Government Transition Act, 1\)()J.

This Proclamation did not add any value to the rowers and furll.'tinns

debate. because Schedule .2 of the Act was meant <l!, H g~'ncl'k list 0

function». that could he substituted by H local agreement.

Proclamuuon .;:; hegan to gh·t· all indicutio» as te the Iuturc of the (,WMC'

agreement. For all iments and purposes, the detailed (,WM(, process was

ignored und dispensed with.
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"Just when lhl: JNC was close to reaching an ugrccmcnt, the issue of MSS

boundaries was re-opened. TIll' Issue or dcman::ttinp. MSS boundaries

elfectlvcly halted progress in the JNC, No politician would agree to an

ullocntion 1)[' powers and functions without knowing. IlK' site and
jurisdiction of the MSS·.'i. Alld it soon became dear that the issue ol'

demarcation would not he easily resolved.

The debate over boundary opuons raged on, r~'cVlvinp. wide press

coverage. Eventually, it hccume clcur that the local deudlock could not be

mediated, and the demarcation issue was referred 10 till.' national Special

Electoral Court, While tlw debate raged, tension between the 'fMC llnd

MSS's grew. This poliucul tcnsion vibrated through tlw organisation and

starr uuccnuiuty and dcmorallsation increased.

In September the Speciul Electoral Court r~'<II:hI'J u decision, lind

promulgatc« the existence Ill' four metropolitan Subsuucturcs. Because it
was dosl' to elections, energy W(lS !(1\711sl'd Oil ~kl1H1r(.'utillg wards within

these' ubstructurcs to enuble clccuons."

The hnundnry issue was the mnnifcstatkn; ol' a more Iuudumentnl
philosophical politicu! debate within the ANC'. The relevance 01' the

illl<.'rnal hnunJaril's lies herein that the sj/~' and number III MSS·s. in

relation to th~'OJTMC. determine thl'ir relative ,~lrl'llglh wrMIS tht.' metro-

polium government.

The tntcrnutlonal ense for rnctropohtan local govcmrncnt is bused on the

universal reality of urban gowl'Iling structures not being ahll' to

udeqmuely provide services 10 the ever increasing metropolises or the

world.
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management philosophy and till' creation oi' guidelines for budgetary
allocations to the MSS·s.

The development phase would ensure that each management plan
contained ,\ budget, an organisational structure, the Ill'CCSSlIrv resources, an
implementation plan and a motivatio» in terms of the Reconstruction and
Development Programme (RDP). Once the management pluns were
completed. they were simultaneously presented to the JNC on 15 June
1(1)5,

During the post-prcsentutkm phase the four management plan:; or the
MSS's would be harmonised. resulting in an equitable allocation of
resources, The fourth phase would result in the implementation of the

munagemcnt plans.

A discussion document OIlIIH! WTMC on ~1<)1)5: 4) :-;lltlesthat:

"AlllloUAh the JNC' process mobilised \'iIPiWitV urllullll a eohcrcnt change process with the
IlnlClilial of t'1I~urillg an t'(juililhk llUll'tlllll:,lhc flru~'css Iailed. Ilw .INC' process

cllllnpscJ when the JNC' suspenued Ilegollations !11I powers ami flllH.'til"'s, and rc"vlsilcd

Ihe Issue of dcmnrcauou, 11was fel! Ihal powers und tuncuun» ~';1II1101he resolved until
Ihe demarcutlou iii nnal. The: Ut:l'!l in rc,~(lI\'illJ'.llw ulh)l'alillll or powers lind JUlll.'lin!ls

IIICll1l11h1l1 the IN(' process siallt:d, it was 11111pcssibk Itl IkvclllP 1k'1.libl hlld~l'ls and

otAllllislIliouaJ structures in Ihl! abseuce ot vlcarlv dehncd powers Jill! Iunctions. {The

hudil'.:ls am! l'i1I'(\l'lly requited un' required 1(1 lulLil poIttkulilr IIl!Wlioll' \ Illti! il js clear
what those lunctious arc, it i~ 1101po\sihlc 10 \VOIk <lUIwh~ll'ilpilrtly ilnd 11'~'llIll'l'S arc

rC<!lIltl'u ..

The suspension 01 ncgotiatiorts on 11ll' allocmion or r,Il\Vk'JS and functions

was due to an intense politicu! debate raging with the AN(" An undated
ANC briel'ing document describes (!lat process as follows:

1(1



The second is themal1ag~.mcntplanthateachMSShadtoproducc.in

order to draw down powers and [unctions from the GJTMC

The permanent Integrated organisational structures deal with the

administrative reallocation of human resources to both the GJTMC' and the

substructures.

The approach adopted was one 0[' structure following function. The

motivation for this approach being that the allocation or powers and

functions would determine the organisational structures needed to

implcment tae given competencies,

As will be seen later, the powers and functions dehate has been ongoing,

resulting ill an ongoing organisational review process.

The production of management plans heruldcd the cstabllshrncnt of the

Joint Negotiu(ing Committee (JNC) 011 l;i March 199:;, The JNC had two

I1H\jOt' tasks (0 complete: Firstly it had to oversee the development of the

management plans. Secondly, once the ruanugemcnt plans have been

completed, it had, agree \)1\ the allocation of pOW~'I'S and functions to the

GJMC and the MSS's,

A process Vias decided upon by the .TNC to achieve the two la.,ks, As fur

as the management plan development wus concerned. tour phases were

identified.

'I'he pre-development phase would sec l'sselllia! input« into Ih~'

development of rnuuugcmcn; plans Five key inputs wcrv identified.

namely clarity on !Iw allocation 01 powers ilnd llltH'tiolls. ag.r{'("·mell! Oil

human resources mailers, thl' development of all udminlstrativc Inmll'l and

IS



all important innovauon was the provixiou that turthcr decentralisation III MSS lev.I

was possible by way 01 it mechanism that required MSS\ tll develop a stratc!~il'

management Iramcwork a< 'I l ...si~ for requesting Ittl.' trsnster downwards to MSS's

of puwers and Iunelions I "'at Jt 'l'M(, level with tltL' PWV1SO that this framework
ruust be motivaled in terms 01 prcdercrmincd aitcrw I,uill inlt) the agrccUll'llt and

that the '('Me' l'UU only deny the request hy l:i\'ill1\ adequate reasons in terms of these

criteria:

and finally. u sophisticated change mauagcmc '1 "Pl'l1lm:iJ wa~ built into the

agreement thaI defined the process and prilldpk' Ihat \\ '~te to be adhered to whe»

tl'atlsforlllillg the Iornicr aUlllinistralivc structures an\) systt'lllS to lit in with the

ul'wly established constitutional structures lind ((1 Ill: IIIMC UcvelnpmC.'lltal in IWIUce,"

Thus was created II document or law, which had it origins in ad hoc
interaction between initially hostile parties.

TIll' above ugrcemcn: of the negotiating forum lor tIlt' Central Witwaters-
rand. was then forwarded to the Premier ol' the Gmlleng Province for
proclamation in terms of section 10 of the Local Government Transition
Act. 1993. This proclamation became known (IS Premiers Proclamation 24
or 19Q4,

Proclamation 24 established the OJTMC and sewn Metropolitan
Substructures, dissolved the racially based locul authorities, allocated
powers and Iunctlons to the GJTMC and the MSS's, transferred ull assds
and liabilltic», including starr. to thc mTMC and l'slllhlished an lmcrim
Industrial Council for purposes of rcgulilting 111(,' condltiot» or services ol'
stulf members,

Two concepts were introduced by Proclamation 24, wtuch gave an
indicuttor of future political and ndmlnisuuuve dynamics. The first \,1'

these is tl1\,'"pcrrnnncru il1l~g('(\lCd organisatiOlwl suucturcs" for tiw MSS's

til bl' established through a chang.l' manngcrneut process.
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With elected local government political representatives in place, the

interim period commenced in November 1<)l)~, The interim period lasted
until the adoption of the final Constitution 0[' South Africa during 1996.

when local government was incorporated into the new three-Her system of

government.

A final phase would conunue until (he 1<)<)<j General Elections, during

which time further adjustments to 100.'algovernment an.' to made. Turning

(he attention again to the dclihcmtlons or the CWMC during the pre-

intcrirn phase, an urban constitutional model was adopted which provides

for a two-tier system or mctropolitnn lucul governance. The model falls

within the category \11' a Icdcrul model. that is. II 1110 tic! where the Greater

Johannesburg Transitional Metropolitan Council (C1JMC) was awarded the

most important powers and Iunctkins. witlt the transilionul metropolitan

substructures hdllg. responsible for deccntrulised service delivury.'

Swilling and Boya (1('<)4 : I ()) succinctly summed tile CWMC agreement

up us follows:

"all (In',cxislil1~ 1(l~';11governments were Ills~lllwd and all polky control over their

"dlllllli·;tratiw structures, stall, ass~'tls alld liilbilitks were translcrrcd 11I1h~ 'l'MC;

the lMC' was )\IVI'Ii a 120 member ('(lundl uppoinicli hy Ihe M(', UIlIlan lxecutlve

('Olllllliltt'C wilh an !i;":Cl'IUivc (,hilirpcrsolll'lcl'll'd hy the {'(luudl:

the 'fMC' appllinted a Chief Exccuuve OlIll'cr Who, in lurn,I'slahlis!iI'd U core

metropolitan adtuinistrntion;

while It was agreed that (l~'wcrs und Iunvtions shnuh] he distlihutcd hclWCIHI t1w
metropolitan '11\(1sub-utctrupolitun levels, mctropoluuu-widc powers and Iuueuons

such a,~hulk iJll'r.t,'ilrul'IUfl', pl~IlJlIJl!\. fJllillldill policy, n'lll)(llllll' t!CVI:!t'!lII1ClIl,

l'nvif(\Il(llClllilllll,illOl~C!llI'1l1 and If.Jllsporlillioll were Il'\l'r\I',1 ,unlit' 'l'MC';

'SI~C the ('WM(' t\grn:mclll lor the lxtahlishntcu: 01,,'11'.1(' IIIHIMSS'~ III term- \11S~l'llon Icl )thl(ii) 01'
the I ucul Govemmcn! Trunsltiun 1\('1, I I)I}~ 1 dated I:'i AU/',ust 11)\),1.
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ineffective to produce agreement on L'OI'I.: political issues such as the

integration of the city.

The National Local Government Negotiating Forum (NLGNF) was

cstublished in early 1993. The main negotiating parties involved in thu

NLGNF were the National Government, organised local government, and

political parties other than the ANC. which leu the Tripartite Alliance.

consisting also 0(' the tritUIo! unions and civic organisation».

A framework for guiding local government was negotiated, which was

enacted as the Local Government Transition ACl201J of 1993. This Act

transformed the CWMC' into a statutory forum with n legal mandnte to

negotiate thl.' so-culled "local option."

The uppropriutc local option for each dty llnt! (own consisted firstly of

negotiations on the urea 01 the forum. which later was tn become the

cxtcrnullocul government boundaries. A second set ot' ncgotiationx had to

dcnl with the establishment. in a metropolitan area of 1I trtmsitional

metropolitan council with transitlonu! mctropoliuut slIhstrlll:tun's. and in 11

rural area or a uunsiuonul locn! council,

Further to the above. the powers und functions 01 til\' new structures had to

be l·stablished. as well as the detcrmlnuuon of the number or scats per new

structure.

Finally. the nomination or political representatives as members of the

transi tionul structures had to he done.

'I'lns set of agreements and uppointments would only last for the pre

interim fWliou. This was the period b\'tWL'I.·1l Ilw uppnintmcm of political

reprc-entnuves and till: tlrst nou-racinl municipn! elections.
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Illcal govcrumcnt Iwdjc~ in the Central Witwatersrand area, and Jive civtc associations.

The political parties were 11\11 initially invited to partictpatc because hy that stage the

ANt' ill particular had not y,;t established itself internally within the country as an above-

ground politlcal organisation."

On average, the CWMC had 25 members, consisting 0[,15 local

government and 10 civic associations. as well as 32 official observer

bodies. inducting trade unions. parastutuls. residents groups, educational

institutions and organised business.'

The strategic vision of the CWMC was as follows:

"To transform the Ccnttal Rand mctropolitau rCA10u so that the standard and quality of
life uflhc people can he improved, alld political parucipauou ensured bv cstahlishing 11

legitimate svstcm ot locul lind utctropolitau goverument that is based Oil non-racialism,

democracy and a common Iiscal hase, and is capable or promoung constltuuounl

ccouonitc, ill~{iIUli(1uaI,physk'al, fillJut'iill and sodal dcvclopmem."

Six working groups were established to investigate and make recomrncn-
elutions OIl each of the abovementioned development aims, The six

working groups reported (0 a Joint Technical Committee and the CWMC,

it being the political representative hotly,

The dccision-rnaking was based on l.'OllS(!nSUS, the 1\'aSOn being that none

of tilt' political representatives nomlmucd to represcnr till' various

constituencies. had been elected, and could therefor claim an electoral

mandate .

It soon hecumc dear that .1 national framework for local government

transition was uecdeu to replace the COIlSl'l\SUS decisiou-rnuklng process,

which allowed for the Iucilltation or diverse political views. hut was

.' Sec the Sc~'ol1d Annual I\C)1(111 ('l'19;' ',\) !lIthe ('WM(' lor lunhcr d~t,til ...

11



"Local forums became the schools of the new South African democracy. This is where

networks and relationships were built, mutual learning took place and a r.ew culture of

governance and consensus building developed. It was also 1(\ support social movements
involved in these forums that a network of technical assistance NGO's emerged across

the country that provided these movements with lnfcrmation, technical advice, training

and policy options. Although imperfect and fraught with tensions aud Insta-bllltlcs, these

local forums became tl.e model for similar structures that emerged at regional level and,

eventually, at national level in the Corm oCthe Negotiating Council that finally negotiated

the natlonal constitutional settlerncnt in 1993·1994. The first and most well known of

these local forums was the Central Witwatersraud Metropolitan Chamber."

3.2 LOCAL GOVERNMENTTRANSITION ACr, 1993

As the transition gained momentum during 1990 onwards, negotiations
also progressed well. On 24 September 1990 the Sowcto Accord was
signed. The Soweto Accord represented the final agreement reached by

signatories on the ending of the Soweto Rent Boycott.

The Sowcto Accord consisted Of a triangulation of agreements between
the ,[PA, the:BLA's and the civic organisations of the major townships in
Greater Johannesburg such as Sowcto, Dobsonville and Alexandra.

In terms of the Accord. the National Party Govcmmcnt agreed to all the
demands of the civic, as listed above. More ihan Rl billion in rental
arrears were written off during this process,

The Accord also called for the establishment of a negotiating forum, to be
called the Central Witwatersrand Metropolitan Chamber (CWMC).
Swilling and Boya (1994 : 11) writes that:

"The CWMC was not established ill terms of any statute. It was estnbllshcd by

agreement between stakchohlcts as n policy-making b(llly that made dcclslons by

conSCI1SU". The initial signatories were the 'l'rnus-vaal Provincial Administration. the

10



These negotiations initually focused on demands made by the various
civic organisations. Coovadir (1991 : 337) lists the short-term and long-

term civic demands as follows:

"Short-term demand have included:

the tigbtto organize Bud to report back;

no cut-offs of services;

the writing oCf of arrears;

the reslguatlon of councillors

the appolntmcu: of an admlnistrator acceptable to all panics Involved in the

ncgotlat'ons fat a speciflc period: and that

WLA's take 011 certain financial and admlnlstratlvc rcspouslbllltics during the

interim period.

Long-term demands have included:

non-racial municipalities based all one lax base:

the upgrading of services and conditions III the townships;

the provlsion of more land;

the provlslon of houses for low-income groups:

the transfer 1)[ rented houses to the people;

the upgrading and conversion of hostels, and

affordable service charges."

The demands by the civic organlsations rapidly led (0 u situation where, in
order to give effective content to the technical negotlatlons, the need for a
more structured approach to the local negotiations within the Greater
Johannesburg became stronger. This need was the result of the financial

implications of the writing off of arrears, the demand for the resignation of
councillors, as well as the orucial ncn-ncgotinble of nun-rucial local
government and the one-city, one-tax base argument.

In this regard, Swilling and Monteiro (1<195 : 15) wrote that:

')



These racial structures were unacccptahlc. from inception, to the majority

of the then disenfranchised.'

As part 0[' the process of sustaining BLA's. the regional services councils

were established through the Regional Services Act. 109 o( 1985

For Greater Johannesburg. the Central Witwatersrand Regional Services

Council (CWRSC) was established.

These services councils were based on consociationul principles. that is,

the While Local Authorities (WLA's) were afforded proportional

representation. in relation to the size of their budgets. According to this

formula. the then Johannesburg City Council (JCC) had the most scats.

The other WLA's in Greater Johannesburg such as Randburg Town

Council. were also represented,

The scrv: '05 council's main source of income was dcrivet] from the levies

claimed from businesses, which in turn was based 011 a percentage of turn-

over.

This triangle of scpurutis; structures W'-'I,(' iii place. although the HLA's

were subjected to a nationally co-ordinated payment boycott, creating a

financial crises that had to be absorbed by the WLA·s.

During 199(). the crisis in local government in the old Transvaal province

deepened, causing the Nationalist provincial government. the Transvaal

Provincial Administration (I'PA) to start ncgotiuung with Ihl.!civic

organisution«.

( l-or a histnrv on the BI.A's, see Iicytnans ( . uud Totcuicvcr. (I Government hy I he People. Juta and Co.
UlI, Cape Town, 19Ht)



urbanisation, classifying the existing black urban population as temporary

in nature and planning for separate racial spatial planning.

Bernstein (1991 : 323) describes the broad historical urban apartheid

policy as follows:

"homeland development and homeland urban growth supported by the industrial

decentralisation policy;

the pass-laws - a pivotal component of the policy designed to control the movement:

settlement and location of Aflic:.n people throughout the South African space

economy:

controls over the movement ofTBVC citizens coupled with restrictions on the

development of housing of scale in the white urban areas;

constraints on the economic growth and spatial expansion 01 IU~ large metropolitan

and other urban areas, supported by politically based deccntralizatlc. and urban

dcconccntration policies;

statutory residential segregation, segregated amculties, facilities and institutions, and
other dlscriminntory policies confining African settle-ment, economic development.
and usc of facilities to restricted, isolated parts of all urban areas; and

the forced removals policy. the land acts, and homeland consolidation, all of which
combined to exclude Africans Irom ownership and occupation of large portions of
the South African land area."

In spite of all attempts by the previous order, the disadvantaged

communities in the urban areas became increasingly permanent. In

keeping with the tradition of separate development, local government

structures were created to reflect the race groups they were to govern. To

this extent, Black Local Authorities (BLA's) were established through the

BLA Act, of 1"82.
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It is necessary to properlv contextualisc till: creation or the Comrmucc of

TL'n against the background \II' the debate within the ANC. the non-

payment Ior services in the previously disadvantaged areas and the rates

boycott in the EMLC.

The MEC instructions have two main components. The firsl being

financial management intervention and tilt: second, oj a r<lr more subtle

nature. preparation lor til<' introduction of a Il.'deral system of metropolitan

local governance with limited decentralisation. In other words, the scene

is being St'l for the establishment or strong metropolitan government.

The first dimension has already partially been deal! with. Over and above

the obvious reduction ill expenditure. preparations (0 deal with the

anticipated lower payment levels. und thus income. andthe restructuring

or Ilnancial management, the Commiuec of Ten intcrvvntiuns have further

impacts as well.

Sections 229 and ':!.10of the Constitution or South Atricu, 1<)96,grunts

local government taxation and b()rr(\wil1~~ powers. These powers arc.

however. curtailed by the provisi ':1 that all taxa lion at local level cannot

unreasonably prejudice national economic polh:ics and ucuvitius,

The luxation structures in South Afl'il'a need to bL' co-ordinated to

rninimlse an already hcuvy taxation burden, This lnctur hus led the Green
Paper on Local Government to lkt'inl' seven policy ohjl.'l.'tivcs in relation

to financial management (GfI.'L'n Paper, I (}t}"l , 7"1),

The first, producing reVCI1UL'alll'qmll'y and ccruumy j:.. hy ddault. in the

process nl' hdnj.\ addressed via IIw Committee ot' TL'1l Pro~'l'SS,



budget was Rl:7 billion, The original joint operating budget amounted to

R7,6 billion.

The revised joint capital budget provided totals RM5 mill ion and the

revised join; operational budget provides R7.1 billion. Reductions or
Rl.05 billion to till' capital budge! and R50() million to the opcrutional

budget were affected.

The measure used to approve capital expenditure is to usc it conservative

definition of committed expenditure. The definition simply stales that
committed expenditure is seen as those projects for which a legal contract

has been signed -nd entered into with contractors by the Ilve Councils.

Local government hudgPtil1g procedures call fur proposals III be called for
first. followed by a tendering process before II Iinul decision on the

allocation of work can be made, This has resulted in 1111l1WroUS contracts

having to be scrapped.

A cut or Rl ,(}5 bllllon to th~~join: t.'upitaJ budge: J'qm'senls more than a

50'i; cut in expenditure, The ~'rr,.'els or these cull' arc currently being

Investigated, but it can be assumed that a 50"; cut will at least cause a

similar reduction in infrastructure creation.

The implications may he more cornpreltensive than il halving of capital
expenditure. Capltul works progrummcs arc complex issuc«, many 01

which haw u lifespan of more than one Iinuneiul year. Should work he

interrupted in a particular year, it impacts on I.;llsls lind the overall capital
Implcmentatlon plan. leading (0 further delays und (.'osl:\. The instruction

Ill' the MEC has certain covert and tundnmcntat n..pcrcussrons Iur

metropolitan local government,



The report deals with the non-billed ami l.illed income 01 the GJMC. The
report notes that the GJMC har. lli.lbl income in the Corm or licenses, bus
fare incomes, zoological gardens, and most importantly. tl1<'old "RSC"
levies,

Non-billed income (all thus be described as income derived on a levy
basis and which is not based on ir;orne gencrutcd from u specific service
that was provided.

Billed income is based on bulk charges that the GJMC bills the MI C's for

the delivery or hulk gus. water and electricity.

In order to improve billing systems. the report recommends that
consultants be appointed to assess the effectiveness, accuracy i\nd
reliability or the current billing systems and urrungcments. The cftcctive-
ness of paymcu; urrangements, uuu is. the availability (If payment points
and the udministnuion needed to keep uccurutc records of payments
received. must also be looked ilt.

Lastly. a medium and long-term plan for uulfurm billing throughout the
metrnpollran region must be devised hy the consultants. Strcugthening the
theme of uniformity. the report also proposes the jllilll preparation by the

OJMC' and the MI.("s or a cornmon crcdi; control polky for the metro-
politan area.

The recommcudations contuincd in thl! report indicates a review or
institutionnl and opcmtkutal rncasurcs with a view to the creation or an
improved Ilnancial manugernent environment.

The ('omll1jtt~'l' or Ten announced its budget cuts and the results appear to
he quite dmstic. The original budget provisiou» for till' joint capital



typically associated with the operating budget include salaries and

allowances, administrative costs and till' payment of sundry creditors.

Revising the operating budget has thl' effect of impacting directly upon the

executive capabilities of the (lIMe' and substructures, In additioll to

revising the operating budget, the Committee also has to rl \ ;"l' 111l~capital

budget. The capital budget provides for expenditure on till' csmblishrncnt

or intrustructure such as the building or roads. laying or water pipes and
purchasing of busus, Cutting the capital budget has thl' effect of reducing

the levels of service delivery in terms of the number or projects
implemented on ground level.

Associated with the capital budget cuts, is tlw Iormukuion or credit control

policies and practices.

The rationale lor this need iii the Iuc: that the reduction or income has led

to a cash now problem heing experienced.

A Ness release by til\.' Chairperson or the ('{)mmilt~'('of Tell describes the

extent or the Ilnanclal Cl'jSL'S us follows:

"l-nllowing pn'sclllulillllS hy all tlvc ('olllldls und alter ,lUdYlllg the rd~'\HIII ducumcnt«,

il ha,~ h"l'llIl1t' appall'llllhilllllllc"l! Ill(' lillilllrlilJ sllIJall(lI1I(lIl~lilllh's a 1.'1I~IS, II is

cstunarcd that uulcss immediate corrective sll'ps arc taken th~' sllualiol\ mnv dctctioratc
hy ahoul RnO IllIIhO:II pn 1I11l111h."

This requirement leu to lh~'establishment of' an internal task teum to deul

with income, hilling and credit control, A rcporr thcrcon served bcfurc,

and was approved, hy the hx~'\:utl\ e ('omrnittl'l' Dllhl' GJM(, n 7

October ill\)7 (item Ill,



loan, The Star Slate', that: "!'he loan will he used to pay ottl-skonr. which is

believed 10 he owed more than RIOOIIIilllon ill arrears dud il.~other suppliers, This

comes a1 a lime whl.;'. the couucil i~ bcxct hy tlnauctal woes, with creditors ~filwil:gby

the day. services being neglected in tavor of others. and supplks needc.I lor mauucnancc

and repllirs dwindlillg rapidly,"

Shortly after the appearance or similar press reports. Sicelo Shiccka, the

Gautcng MEC I'm Development Planning nnd Local Government. on 5

October 1(}97 iSSUl'J a directive in terms of Section lOG ::!)(m}(i) or the
Local Government Transition Ad, 199.1.

The directiw Instructed the GJMC and the MLC"s to establish a

"C'ommillcc of TCIl'" which Committee has executive r,()w~'rs to

implement its mandate,

The Commluce consists or two councillors each 0(' tlw Iivc local

govcmmcnt bodies, Decisions ot thl' Commiucc are taken by a majority

or the members present.

TIll' Commiucc also had 10 appoin: il technical task team, consisting Ill'

tcchnica] expertise in municipal finance us well as institutional. oper,ll ng

and capital budgetary procedures. Councillor Fihla was elected as chair"

person of the Commluce.

The task or the Comruiuee is to revise till' 1()()7!1)Hoperating budgets of

the OJMC und substructures within three weeks or ~'slabljshmenl in order

(0 provide for a working capital reserve sulflcicn; 10 finance the

an tid pillet! shortfal] in paymem of rail'S and service charges Ior the

1997/98 Iinanctnl year, This in lin important consideration and needs

expansion, In local government parlance. the opcrnung budget is that part

01' the Ilnuncial expenditure relating io the dnilv running nr ulluirs, Costs



the 1)1' will chahenge the ccrraliscd svstcm ill SUhlllissiolls III provilldal authoriucs IIL'xl

week. She says that while the concept 01 a mctropoluau umbrclla structure is useful

when dealing with maucrs that could gain {rom ccononucs of xcalc, interactions with
citizens arc h;:51 handled al it local level,'

The combination of the number of directly elected scats and pruportir 1

representative scats, allowed tht' 1)P to deny tlw FMLC the two-third

mnjvity it needed in terms of the Local Govcrruuent Transition Act to

approve its budget.

A public political debate between the DP and the ANC ensued, with the

DP arguing the above case and the ANC supporting the need Ior the rc-
distributive reallocation of financial resources to he redirected towards the

lower inc imc areas,

The political stalemate continued until the Premier of Guutcng intervened

and approved the budget or the EMLC in terms of his powers as contained

in tiw Local Government 'l'rausition Act.

The action of the Premier led to a rates boycott being instituted in the

wealthiest eastern areas of Greater Johannesburg.

The budget called lor R400 million to be paid over by the EMLC to the

GJMC as part of the metropolitan levies described hy the Local

Government Transition Second Amendment Act, 1(1)(l.

The rates boycutt and payment levels ill the IOfllll'rly disadvuntaged areas

stagnating at around 30ck.led to a financial crisis lot' all live 1()(.'iI!govern-

ment bodies in Greater 1ohanrwshurg.

Till! financial crises mi.llljrcsl~'d itsdf in it lack ur operating IlIlH.lS. The

Star (1997. October 2) reported that the GJMC applied lor a R50() million
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ThL' proposed rationalisation must be directed in such a way to ensure a very

definite developmental role for local government. within tlw Iramewor', 01 new

institutional structures designed to fully serve the new aims,

The Gwen Paper is open tor comment until 1 PI:Cemb4'J', whercalter a National

Conference on the Local Government White Paper is .(0 be held on .:j, _, 5

December 1995

Once the VihiW Paper has been finalised. it will he subnuucd t" the National

Cabinet Ior approval und will then be published Ior comments in February 1998,

After comments have been received. the While Paper will be subjected tt, the
Parliamentary Public Hearings. alter which the drafting of new local government

legislation will he commenced with,

4.1 CURRENT 1SSUhS IN GRHA'I'l:R JOIlANNl\SBl1RG

Early III 19q7 the internal politicul dcbute of the ANC' went public. On I ()

February 1997 (Sunday Times) the (jalltcng MH' for Local Government

nnd Devclopmentul Planning stated that:

"It is dellr IIWllh~' flre~l'lll \ysll.'lll olmctro« and slIhslrut:lurcs dOl'S 1101 work. They

spend IIS('; III (heir time fighting liver Who should do what or IlupJit:(I1ing nne illllllhcr's

work,"

This statement followed lhe non-acceptance by the [;,i1S1~lrn MLC or the

199(1/97 budget of that Council, The muin protagonists in this process

were the Democratic Party (1)p) und the ANC.

TIll' DIl has expressly stated its opposition to flll'tfopolilHIl government,

DP Councillor Kendal! suued in '1'1\\' Star ( 11)117, Nm ember 1(l) that "".



needs through an audit and prioritisation of iruplcrncntation strategies and

programmes.'

Integrated planning takes cognisance of all related planning and management

aspects, such as financial planning. environmental und trunsportation planning

and performance management, to create u cleur picture or the needed urban

policies and interventions.

Importantly. institutional systems arc also dealt with and the categories of local

government. us described in the Constitution. nrc listed. Category A refers to a

Irec standing local municipality. Category B being a metropolitan local council

and Category C representing a metropolitan council.

Mention is also made of Iour type!. 01 proposed metropolitan models. These

models will he dealt ~ Ih in more detuil in ChnptcrS. The important factor at this

stage is that a formal hasis has been set to review the current structure of

metropolitan 10\:[\1government in Greater Johnttnesburg.

Using till! above selected overview or the Green Paper as u basis lor the

motivation for the review 0[' the Greater Johannesburg model, it can be stated that

the form nj' governance structures to he 1.'l'caLCUmust allow 1'0[' a distinctive sphere

01 government that should be rationalised to achieve a mort' l'lJuiLahk raie of

input costs versus delivcrables.

This must he achieved facing challenges or a prcduminanuy Iinuncinl lind

administrative nature. in that n general lack of Ilnanccs lind skilkJ human

resources exist to implement the new visinn.

I Sec I-abos, J .0., Laud IISt~ Plilulling: lnnu Global to l neal Challenge. New Ylltk : C'lHIPUhlll and l lall,
11)}\S.lor n lull discussiou on illl~gml~d pl[lI\IIII1!'"



The challenges faced by local government arc listed as follows; (Green Paper.

1997: I::!):

• costly and complex udministrative reorganisation

the need to ['(lCUS energy and capacity inwards. rather than towards delivery or

innovation

•

•

prolonged uncertainly (over which types of municipalities will he legislated,

final boundary demarcations and allocation of powers and functions)

increasing demands lind expectations on delivery
unfunded mandates (having functions and rcsponslblliues (0 perform without

the necessary resources)

awkward realignmcrn with a range of sectoral policies und programmes; and

inadequate information and capacity.

•

•

The developmental role of local government is then dellncd as maximising
economic growth and social development. integrating cities and towns and

dumocratlslng development. that is. promoting civil society participation.

Four interlinked approaches towards the developmcninl role of local government

are proposed, Irucgratcd institutional management. managing. the growth of local

settlements. ensuring effective service delivery and linking growth and

development.

Using the above overview as a statement or cnublcmcnt, the Green Paper then

highlights aspects of local government that will have to hL' addressed in order to

give c!'fect to both the vision and developmental role iUI.'nlilkd.

Integrated development planning is proposed as 0(\1.' or the fundamental

implementation approaches. It is defined as the Udl'rminalinn or community
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h) Local government represents the prime developmental institution within

the overall governmental structures (S. ction 152).

c) Local economic development is a prime responsibility of local

government (Section 152).

d) All of the actions of local government is to be directed towards the

integration of the urban environment (Section 153).

At present, this ideal remains to be achieved. Acknowledgment is widely given

that the current model of local government is at least partly inappropriate.

Betaine (19l16 : 10) lists the main issues the local government White Paper

process must deal with as:

"(0 the extent to which local government should be 1l11ifotl11 P: JifJ'CT!'l1tiiit~u Iorm of

govcrnmcut:

(ii) coutiuuation of tile existing two-tier model, or introduction or,1 singlc-ucr system:

(Iii) assessmen! of the elected mayor/chlc! CXCl'U!iVC model:
Iiv) rutioualisatlon or the numbers of ruuulcipalitlcs and councillors: ami
(v) the rclntlouship between elected structures and institutions of tradtttoual Icnd-rship."

The Green Paper contains a vision lor local government which stales that it

should be developmental. that it is a distinct sphere or government, inter-

dependent and interrelated with the national and provincial governments.

A co-opcrntlve system ot' governance, mandates local govcrumcnt to provide local

democracy. to ensure sustainable service delivery, to promote socio-economic

development within a safe and healthy environment and the involvement 0['

communities,

An hlstorical overview is then given. followed by a description of the current state

01 local government.



4. MOTIVATION FOR REVIEW OF GREATER
JOHANNESBURG MODE

The tensions between the five local government bodies in the Greater Johannes-

burg region continued. This factor, coupled with the need for further legislation

to replace the Local Government Transition Act. led to the Department of

Provincial Affairs and Constitutional Development embarking upon a process (n

create, firstly a Green Paper on Local Government. and then a White Paper.

Introducing the Discussion Document on South African Local Government,

Boraine (1997: 2) defines the purpose thereof as:

"The White Paper will be used to spell out (I Y.iSI9Jll(lr a new system (11' local government. A

While Paper will move us beyond the transitiou proccss and will locus on the trllnhlillnlll.UQ.n of

local govcrnrncnt. It will he based (Ill the frame-work created by the new Constitution, and will

add detail (If this framework. The White Paper will he followed hy legislation that will prepare us

tor new local government elections during Or after 1999.

Normally, a White Purer deals wuh (I Iu.. tion or duty of (jowrllmcnt. c.g, housing. health or

education. However. local govcrumcnt is a SpliQKO[.gpygrnmcnl. 1I0t n tunctional area, This

White Paper will in cfl~ct provide tbe "IICW Constitution" lor local government. It will set out

how local government will interact with the other spheres or gOVCnlIIICllt. uud will Influence our

system of govcrnmenr as 11 Whole,"

The direct result ofthe acceptance or the new Consrituti

that u fundamental shift is taking place in rhc conceptualist

government,

101-: of {I)I)6, is

,1' :he roll' of local

A first analysis of the new Constitution reveals the following vision of local

government:

a) Local government is the instrument through which local democracy

representation and decision-making must be d leered (Section 151).
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Due to the generic nature or Proclamation 35. Premiers Proclamation 15 of

1996 added metropolitan planning competencies to the GJTMC. Simul-

taneously with the above process, the boundary debate within the CWMC

was referred to the National Special Electoral Court. set up (0 deal with

electoral disputes ill the run-up to the 1994 elections.

The parties to the CWMC put their cases to the court. and a final decision

was awarded on four metropolitan substructures.

With the establishment of four big MSS's, the scale swung away from the

federal two-tier system of metropolitan governance. as contained in the

CWMC agreement.

Based on the court ruling, Premiers Proclamation 42 of 1995 demarcated

new internal boundaries. The MSS's were given the status of local

authorities. in terms or the Local Government Ordinance. 1939.

As a further measure, the management plan mechanism was removed. thus

ending co-operative governance within the Greater Johannesburg region,

as there was now no incentive on the substructures to engage in further

negotiations.

Premiers Proclamation 14 of 1996 allowed for the I'll rther ( ion 0['

assets, liabilities. rights, duties and obligations. as well as the deployment

or human resources.

The strategic direction. was however sci, and 1()96N7 saw a period or
confrontational governance by the renamed Metropolitan Local Councils

and the Greater Johannesburg Metropolitan Council.
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The city of San Francisco olkl's (l further perspective Oil

conlcdcral metropolitan local government.

Barlow (l9l11 : 2,(1(1) writes that:

"The San l-rauctsco case exemplifies the t rs 1~'sIH1I1SCtll tlw problem of

goveruing the metropolis. 111111\.' lace 01 iusurmouutublc obstacles 10 101111al

mctropolitnn goverumcm il is u rcspousc Ihat cmpla"SllCS juint action hy local

governments, involves extensive uulizauou of spedal purpose authorities at a

variety of scales, and requires iuitintivcs uud cocrciou on the IHltI of higher lc v el

governments, The nature of this response has provided observers with thc

couccpt of 'metropolitan governance' as an ultemativc tn metropolitan

government : a system of guvcrning mthcr than II structure 01 govcrnmcut.

Metropolitun govcflUllICl' involves a large number of govcrmnenrs dilTcring III

type (spcclal-purpose and IWIll'wl purpose), s~'ak ISIIIHIH:lmpoliIlHI aud

mctropclitan), and level t local, state and lcdcral): illhl it requites all inlricute well

"f tutcr-govcrnmental relations ill nrde. III achieve the necessary urea-wide co-

ordlnntlcn and Iunctional illtegration at tile mctropolituu sculc ,"

San Francisco typifies tilt' single 01' multi-purpose delivery

institutions approach. with some clements or the metropolitan

lcglsluiurc approach,

The complex iutcr-govcrnmcutal relationships provides it policy-

making liscussion forum 1M mctrupulitun-widc iSSlll'S. An

interesting (.llll(,:~'rlt illlf<'l!tlCl'd by Barlow is ihat uf mctropolium

gO\.'l.:rtUII1Cc. This concept is basl~d 011 institutional specialisation

and role spedl'k definition. 'I'h« co-opcrntivc nature of governance

creates il symbiotic governnu mal rl'lationship. that is prngmutic

usage ul metropolitan government stroll!! point>. without actual

cummitmcnt ln thl' torm of gll\'l'!'Itnll:m itself.



S.2.1 CONFFDERAL MODU,S OF MF!'ROPOLITAN

LOCAL (lOYFRNMENT

Contcdcral modcls of metropulitnn local government arc

characterised by u high degrl'c or Imgmcmuuon. Till.' cities of

Chicago and San Francisco serve as examples.

Dolan (1990 : 29) explains the local government structures of

Greater Chicago as:

"The metropolitan area III ('hk-ago ahllll' 11,111more than 1 :Wlluuits of local

government within il~,boundurics.

'Ihc Stute or lllinuis makes provisioll for municipalttic« lindlldill~ all
i1a:ollluratcd dlles. villages aml towns), townships, which arc defined as slaud

alone durmuntarv dcveloprncuts and special districts whtch ate simllnr to the
service councils ureus III SOllth Atncn, heing senti-urban iu unturc."

Dolan (191)0 : 34) continues hy saying thut : "lIllIe has been done to

clmunutc !twal goVCrrtllll'ullfilglllClitiltiou IH' 10 pWVldl' IIll' kgill l'apil"it~· to

overcome local !WVCI'I •• cnt Iragmelltatioll. No structurv has the authority t(1
overcome the I vcrlappin)', jllnsdktlolls or duplIl',lIioll of Sl'l\il'I:~ that exists ill

illinois I ucul Governmeur."

The ovcrfupplngjurisdicuon referred to is tlil..' nux of th~'

confederalist nature or Greater Chicago. It do~'s not accommodate

the economic and social unitv or the Chicago metropolitan area, In

addition to trngracntauon. uncquul development '1l.'I'OSS the

metropolitan urea allowed lor. a condition that Dolan (191)0 : 34)

describes as the co-existence of both urban growth and decline

within the same neighbourhood. This dnes not create a good

platform tur socinl justice, bl'\.'aus,' 01 the disparitks in income

generation liS a result otuncqual development.
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The distributive mechanism is also more pronounced. and Ol'CUI'S thwugh

both the reallocation or the old RSC' levies and a metropolitan levy

charged out to the MLC"s by the metropolitan tier.

The luurtlt structural option is n single city of metropolitan government.

The essentials or this option arc <l singk elected political entity vested with

all local government POWl'l'Sand rundiolls and the l'\isll'l1l.'l' of 11,..;inglc

udmintstrution for lmplcmcnuuion purposes, This option is very similar to

smaller munidpill structures. sud} as lhal 0(' Greater Benoni.

Provision may bl' made lor the dcccnuullsation of some powers and

functions to MLC's for administrative purposes. TIll' nature of the MLC"s

depend on the extent or their powers and functions.

It is noteworthy that the two-tier and single city model or mctropolitau

government have degrees or mnnilusuuions, kading to a lesser or more

true adherence to the busic model.

For purpose» of clussiticatlou, the lirst two structural options, that or a

metropolitan legislature unu 1I single or rnulti-purposc delivery institutions

will be clussiflcd as conlcdcral models or mctropolltun government and

discussed hereunder.

: tH' third structural option. tluu of il two-tier system of mctropulltun

gnvcrnmcnt und its two variations, 111\' classified as n tcdcrnl model of

tnctropulltnn local government. The Iourth option. tlw singk city model

of metropolitan local govcrnmcut is also known as it 1I11i1.:ity model. and

these tl'rIllS ill\' St'L'IJ (IS [ll'ing liyll!lIlYlllllllS and will be used as such,

,10



elected council. It aucmpts 10 preserve maximum autonomy for MLC's,

whilst exploiting metropolitan economics or scale.

The above two structural options constitute extremely weak Iorms oj'

mctropolunn governance. For this reason they arc merely included for the

sake of completeness. but can he combined due to the lil<..'tlhilt their

confudcralist nature allows lor it.

A .hird model of mctropolitun government is called a two-tier system. In

this system both metropolitan and local levels exercise legislative.

executive and \ll:minislrative powers and functions. Issues or metro-

politnn-wldc signiflcanec arc addressed in metropolitan level and issues of

local signtflcuncc at local level. Such n system 0(' metropolitan

government has variations which exhibit itself in two basic trends,

The first vuriution is called a co-ordniuung metropolitun tier, where this

level co-ordinates metropolitan powers, such ;IS transport planning, and

which allow tor limited metropolitan intervention at local level,

MLC's in this variation arc seen as the primary lO~'al gowrnlN'lll bodtcs

and urc accorded large degrees of autonomy.

'Ihc second variation is the integraling 1ll<.'ll'Opolitilll tier. In addition io ill'

co-ordination and reuislrihlltiw role. this variatiol1 ~'i111slor the

metmpnlitan tier 10undcrtukc a rallg~' of powers and Iunctions. including

bulk service delivery, land-usc planning am! regulatioll und other services

lk-~'nwd nCl'(.';iSilI'Y10 achieve lilt !.',!!Ialed devcloprncm i1n~lrnunagcment of

IlK' llwtropolilall region.



5.2 GENERIC MODELS OF LOCAL GOVERNMENT

IN METROPOLITAN AREAS

The intent of this research report is no! to develop new definitions of

tf,':IWl'ic metropolitan government models.'

Attention will be focused on Category B (M1.("s) and Category C

(Metropolitan Counci Is), type mnnicipalitics, us defined by the

Constitcuon.

Category A and B arc jointly discussed by the Green Paper (1997 : 38·4·

under the heading of rnetropolitaa government.

Fl'lur structural options for mctropolitun government ure proposed, and the

dt'filliti(1n of l'ad! will suffice as dC:l~'rirli()l1!l of generic models of local

g.,)\>CIIUW:nt in metropolitan areas. l.ach generic model is hridly defined

and will then he dealt with in greater detail. A conledcral model is

dcfin\!u us the establishment or a metropolitan k'gislntuN. with no

statutory executive powers and indirectly elected political rcprcscntattvcs.

This model i~dependent upon inter-municipal colluborntiou on Issues lIt'

metropolitan-wide signillcuncc. which. ill turn an.' !.rall~latl.:d into

executive decisions hy the constuucnt locul councils. This model

represents It weak system of metropolitan government.

A second mndd is the cstublishmcnt of »inglc or multi-purpose delivery

msuuuions <II till' rnciropoliuu: level for lh'i delivery III bulk infrastructure

and other services. This Is it lillli!~'d syslt:1l1 ol mctropolitun government,

muking usc of mctropoliuut utility companivs, govt.'f'JlL'd by an indirL'ctly

I Sc~' Burcau ot til. ('t·llSIIS. \l,S Ikpilllllll'nlll' tuuimercc. Slolle .lllll M~llllp"liI,1lI Area (lata Blink 1')'.ll
(UI' vomprchcustvc dl'Sl'lIl'titlll"f the vanou- III1Hkls ollucllnpolll,lIl gO\('IIIIIlt'lIt.



7, Interdependence or and community of interes: between residents in

respect of residency, work. l'0t1111111ting.and recreation.

8. The integrated urban economy as dictated by commercial.

industrial and residential linkages,

The basis or the criteria is thai each g~'ographkaJ area of South Africa

must be reviewed in a holistic way. taking into consideration all uSPCCtS

that contributes towards the creation of an integrated urban economy,

society and political system,

Brllfault (1996: 1144) sheds new light on the debate on the definition of

metropolitan areas when he writes that:

"Tile )luhlil' choke ~dHlOI ix comtortahlc with both the l'IllCQ\~lll'~' otmctropolitan areas
and the rule otlocul boundarlcs In them. For publl« vhoice thcorv, the mctropolttan utcn

solves a major problem (If l\o\,crnalll'\: h~'providillg an cllkiclll IIICdlilJiSIl1 Ior maldling

publlc gO(lUS lind services to citlzcu prdCI'CIll'CS and lot euhaucing dtilclHi cupncity t(l

monitor gO\'CfIlJIICIlI performance. Indeed.the allocativc ('Uil'iI'IICY that uubltc choice

finus ill the local gl.\,crtlmcl\t system is uctuully cllntin;',l'IIl1111 m':Htl(ll,lnisutioll because

only metropolitall urcus have both II large number 01 small hl~'iliilhs i;1 dose pmximity to
each other and a general separation 01 work Irom rcsidcnc«. so lhdl hOllsdullds \'IIlIIll(lVC

relatlvely eaxily Irom OIlC IOl:alily III ilnntlwr withnllll'hall)',illg jobs,"

(Ising the legal guidelines and Ihl' public choice theory in combinatiou. a

metropolitan area can be defined as an economic, Iunctionul and financial

area. bounded by spl'dlk topngruphicnl and phy~il:al churactcristics and

populated by a pcrrnunen! population base who l'lcalcs complex patterns

or politlcal and «ociu-econurnic intcrarrions. B\ ddinitinll. this applies
only ln large urbau urcas,



Lastly, a metropolitan area contains specific physical geographical

features, which specifically impacts UPOll the nature of infrastructure. such

as the alignment of water. electricity and road networks.

In the case of Greater Johannesburg. the central ridge. running in a east-

west direction, determines a south-north classificntion or the water and

wustc water network. due 10 the natural now of the water on the

Witwatersrand.

The above nco 's were identified when the Local Government Transition

Act was written. Schedule 6 or the Act lists criteria to be taken into

account by the Local Government Demarcation Board when demarcating.

inter alia, metropolitan areas:

1, Topogrnphicul and physicnl chaructcristics 01 Ihl.' urea concerned.

Population distribution within the area ccn rncd.

3. Existing demarcation or urens pertaining to IIK'al goVCrn1l11.'1l1

aHairs und service. ill( ..luding existing ureus or local government
h(.uil.'s and areas existing belurc 1971 ilS areas of such local

government bodies (if UIlY) uswell as urcus 01 rcgionul services

councils and joint services boards.

4. Existing und pot ....ntiul land usuge. town and transport planning.
including industrial. business, commercial and r....sidcntiul usage

and planning.
5. I':cO!lOI11Y, Iunctlonulity, <.'ITkicl1(.::vand financial viability with

regard to the administration and rendering of services within the

urea concerned,
{I, Development potential in relation tollw availability of sutticicm

land fOI a rl'ilsonahly Iorcsccuhlc period 10 I11l'c1 tl)l.' spatial needs

or the l.':\isting ami pO[l'nliilll'k'sidl'IlIS ul' till' proposed urea for their

rcsidcnual, business. rccrcuuonul and ilm(.'nit~' usc.



5. DEVELOPMENT OF A REVIEW FRAMEWORK
FOR GREATER JOHANNES8URG

A comprehensive overview has been given and the need lor the development or a
review framework has been clearly indicated, In proceeding to develop the

review framework, usc will be made of tilL' existing definition« of generic models

or metropolitan local government. This is done in order to obtain greater

conceptual clarity. Clarity of definitions arc (If great importance when using them

us the basic building blocks or a framework to be used for review purposes.

5.1 DEFINITION OF METROPOLITAN AREA

A first necessity for the application or a review framework. is that a
specific geographical area for its l'ulll'lioninp. must be described

Metropolitan government is only upplicuble in urban centres. it is

therefore incumbent upon the review Irumcwo-k to obtain and oroville

guidelines on the physical locution or metropolitan areas in South Africa,

The definition or a metropolitan area also relates to both the sIze or the

metropolitan area itself amI thOSL' of the substructures, as describe;' earlier.

ThL' relutionship lies therein that a metropolitan area must be sulflcicutly

large, 10 allow for the uccommodation and Iuciliuuion ol' typical

metropolitau services such as hulk water and electricity supply, This

principle is also applicable to other areas or lucul government, such as the

creation of large enough taxation as to ensure adel)lHlll' income gcnerat.on

sources,
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In the final instance. the Committee of Ten process can be described as a

particularly creative political and administrative manipulation of a

situation that had the potential to undermine the richest city in Africa. The

process also provides a strong. motivation for th<.' review of the Greater

Johannesburg metropolitan local government model. in that it has caused,

and initiated, a review process thut has reached tilL' point of no return in

terms of initiatives already undertaken. and has been further sustained by a

legislative process that is in synchronisation with the Greater Johannes-

burg, process.



The second perspective of the instructions of the MEC relates to

preparatory work done for thl,; creation of effective metropolitan

government.

The second perspective's most important element is that the Committee of

Ten has been given executive powers. In practice, this means that the

Committee may, and has. overridden the Executive Committees of both

the GJMC and the substructures. The seat ot political power has been

shifted temporarily away from the elected structures. Two factors

somewhat softens the blow. Firstly. elected political representatives arc

being utilised by the MEC to implement the required amendments. This

Iact disallows arguments of unreprcsentativlty and possible legal actions

stemming from such actions.

The second factor is that specific time frames have been estublishcd,

thereby establishing political certainty with regard 10 thl.) mandate given to

the Committee.

A further important clement of the second perspective is the strategic

significance or budgetary control. It is common cause in the public sector

that budgetary control equals de facto opcrutionul centro] due to the fact

thai financial resources in most ill';I:m,:es dictate service delivery.

Through budgetary revision. operutlona] control OVL'f loca) government in

the Greater Johannesburg has hcctt re-established ut a central level,

The third clement considers an administrative review or the existing

burcuucrutic structures. It is the logical extension or the shift in pol'ticnl

power and th~' attainment of budgctury control, til re-align administrative

structures to, not (lilly implement the l\I.'W budget priorities. but also to

concentrate on core business issues in a more ctlcctivc manner,
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The three main policy directions pertaining to financial equitability and

redistribution. namely targeted subsidies. cross-subsldisation and local

choice on the extent and manner of implication, ate exactly those clements

made impossible by the impasse between the GJMC and substructures.

Central co-ordination and determination of budgetary priorities were

removed once five independent local government bodies were created. It

is perhaps only human nature that. when one has access 1.0 n substantial

budget, to then spend that money on projects that ,:f'.' of immediate local

concern. without taking into consideration the overall needs of the region.

This situation led to instances where hulk suppliers such as Rand Water

and Eskorn not being paid in lieu 0[' other, and smaller creditors of the

substructures.

With the redirection of e) penditurc patterns by the Committee of Ten, at

least a partial restoration has occurred in the establishment of

metropolitan-wide priorities.

The last two financial management policy objectives. development and

investment and macro economic Invcstrnent, arc of a more longer term

nature, In investigating mechanisms for an effective economical and

more efficient performance or their functions and through identifying core

functions to be performed by local government. the process will provide a

more stable and predictable investment environment within which private

sector funds can be used. At the same time mucro economic policies run

he served through the metropolitan co-ordination of f'inuncial investments,

which will both aid local economic development and national policies,
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The second policy objective, financial sustainahility, is also part of the

mandate of the Committee of Ten, This objective slates that

municipalities need to ensure that budgetary income covers expenditure.

A complexity is added to this by the Green Paper when it stales that

services arc to be provided at affordable levels whilst full service cost

recovery must occur.

Expenditure control and reduction arc the only pructlcal way of ensuring

the needed delicate balance between financial susta.nability on the one

hand and affordable service delivery and full cost recovery on the other

hand.

The price of financial sustainabllity is high. A cost control environment

necessitates service reduction. which in turn will impact upon all urban

communities. more so on the poor due to the lack 01' basic services,

Effective and efficient resource usage is another by-product of the

Committee or Ten process. This princ:ip!c must become the prime

operational dictum in ensuring optimal cost sensitive service delivery,

Accountebility, transparency and good governance have greatly increased

through the Committee of Ten initiatives,

Equity and redistribution is one of (he more direct results or the Greater

Johannesburg intervention. On this issue. the Green Paper (1997 : 78)

proposes that:

"The equitable share (If national revenue whIch 101.'<11gOVCI'Illlll'lIt is entitled tn should be

used priruarily for targctd subsidies ttl poorer households. lu addllinn, municipalities

can cross-subsidise between high and low income vousumcrs. l low much IOl:fIlSS·

subsidise is a local choice that llo'cds 10 be taken carctullv , with due couxidcrutiou tor the

impac: Oil lite local -conomy."



'Iclropolitan council will b(.' similar to the L'xisting urrungement.

All community council decisions will be endorsed by the

metropolitan council. unless a two-third vote against a decision is

recorded.

In the ease of partial delcg.uion, variou« option:; between the two

extremes exist. A common agreement must be reached on thl.! point

of division between the mctropolttan council .ind community

councils, TIll' management of parks and tl','fciltion sill'S, site-

specific official plan and rezoning upplicutions, neighbourhood

traffic control plans and such local issues .. I'\.' III be decided by the

cornrnunitv councils, ThL'concept of a nJl'gadty council is now

introduced. The megucity council would deal with issues (If

mcgucity-wlde signitlcunc«, SUl.'h as plallning by-laws for the

whole of the megadty region. If no delcgntlons nrc mudc ltl the

community councils. tlu willllnly giw advice til the.:megucity

council but not n.akc any final decisions.

The cornmunity councils will also take on the lull: 01 the present

South African local government ~'(lmmitt~'~' system in debating

reports. hearing deputations and making. rccornrr -ndutions. Most

rccotumcndutions made by the community councils tu the

megucity council will be il\.·~·L'p!t'd,llnk/is II maill!i'Y of mcguchy

councillors disagrl!l ,

rn an extreme case, C\(,'11 till' powers thut thv Act altn\\')' the

megacity council \\1 ddl'g;ltc to the couununity councils, will be

kept by the full Hlcg.acil: council.

Till' discussi.u: lill the Toronto L,\\Sl' study clcurlv indicates iluu

current dcvclopm.uts. in South iU'rkan i<h:al )!.on:l'nml.'lIt, as



A transition team is provided (or. which will oversee the

transformation process until the end of January 1!)l)t-:. A Financial

Advisory Board will monitor the last budgets of existing

:lhlfli l'ilhlli tics.

The transition team arc busy preparing a package of recommenda-

tions. The role, functions and methods of choosing neighbourhood

committees arc being investigated. It must also hill' the senior

executives of th . new city.

A new budget must be proposed based on the lax stability and

community of services to bl.! adopted or m(Hjine~1 by (he new

council.

The transition team also has (0 consult with the public lind

recommend tu ibe ".'it).' council on thl' power» and functions of the

new community councils.

The teum also must recommend the \wst way tll deliver services in

the new Toromo. The allncation uf the powcrx lind functions with

!·espcf..'tto the new city council and community councils must still

Ill' finalised. The City ~llToronto released a Discussion Document

on 31 July I tJ97 on this suhjec].

Degrees 01 dclcgatfuns to the community councils nrc proposed Cor

discussion. Delegation is proposed Il) t.'i 11lL'J'Ill' tnt,lI. partial or no

dclt:gatiull. Total delegation implies th.u cuch comtuunity council

will dcul with issues within its boundaries except those which

clearly il1l'~,~·tl)lllsil.k areas. TIll' rolvs 0[' thv cornrnunity councils

will b~ similn: III lhllsc..'or the previous mUllkiralith:s lind the



public expenditure. The proposed i\1.;1 provides for three categories

of municipalities. The lower tier municipalities include cities.

villages or townships that form part or an upper-tier municipality.

An upper-tier municlpality consists or either 1I county. regional or

district municipality. A single-tier municipality provides for a

municipallty that docs not participate in a two-tier system.

As a first step in the restructuring of the Greater Toronto Area the

Ontario Government passed the City of Toronto Act. 1997. and in

so doing. created the Fourth Metropolitall Government.

In terms (II' this Act. the existing six local lind one upper-tier

munlcipullucs in Metropolitan Torontn will be replaced by 11 single

tier municipality on 1 January 1995.

The Fourth Metropolitan governrncru can be seen ,IS the N-

mctropolluuiisatlon or Toronto. [t will have it population of 2.3

million nnd be governed by (I councf or 56 counl'illors and a

mayor. The 56 counclllors will be elected along current ward

boundaries ~luring November l(N7. 'I'll cuter for grcuter

community participation. the Act provides tot two mechuntsms.

Six community councils bused Oil the boundaries ot tilt.' abolished

areas (It' municipalities are the first. Secondly. the new city council

may lnstitute neighbourhood committees lor specific local areas.

The cUllll11unity cuuncils will be constituted by the relevant -lty

councillors within the boundaries or lh~'old urea municlpullties.

badl community council will elect u chairperson, who will.

together with the mayor, constitute the executive c.uumiuec or .h.

~'ity.



and (11:)operating of grants for librnrics. Some functions of public

health and welfare services arc also being devolved,

A transition fund has been established that will provide a capital

fund for a period of four years. lor lIS~' by local government Ior the

improvcmcm or the capital stock of the services currently being

handed OWl'. In order to maintain services and to keep taxation

down. local government is required (0 improve cffictency through

contracting out to the private sector and compctitlvc bidding for

service provision contracts. An uniform provincial taxation on

property rates. the mill rate as it is known. was also introduced.

In August 1996 H new municipal uct was proposed basl.H.l on the

legal concept or the funning of local government affairs in terms of

natural personal powers. Nuturnl per:;onal powers ruler 10 the

principle where local government would no longer need

authorising lcgtslution Ior th\.' ndrnlnistrutivc aspects of their

business, It is proposed to give tnunkipulitks Ihl.! same authority a

person has in ~·ngllging.ill legal actions.

The ncccssltv Ior thts sterns from the 11I~lthal, unless a piece of

legislation explicitly allows for local government to exec ute a

Iunction. it is not allowed. The result of' (his is n complex lil't or
lcglslution. which inevitably leads to hureuucuuic dcluys.

Doing uway with it will ccrtulnly emunclpatc local governmenl ttl a

large extent. A negative aspect will be that ['lIbli<.' iI\'c.:lltllltability

and trunsporcncy will no: be as easily uuaiuublc. A possible

provision for such (\c\.'ountahility would h\.' 10 incorponue private

sector op\'raling principles related III expenditure. This will allow

tor more dlkknt \'r\.'illi\il~ in service (kliVt'ry Hlld III keep truck of

'11



Local municipalities should be strengthened by giving them

additional powers and Iunctions for del ivering a wider range of

local services.

The Report also culled for the streamlining. and simplification of

local gOVI.!rt1111enl services and powers and functions. A call was

also made Ior u new municipal act allowing locul government to

become more entrepreneurial and competitive.

The rationalisation proposed by the Golden Report meant that

metropolitan tier representatives wen: reduced from 134 to 30.

In 1995 (I new provincial government was elected. II appolntcd a

Greater Toronto Review Panel tll test the Golden Tusk Force

rccnmrncndations through a public consuluulon process,

After the complctlun or the process, the provincial government

embarked upon u reform process, based upon the realignment of

powers, functions tlnd duties, the wriling of a new municlpal uct

and tlte creation or Icwer local rnunicipnliticx with more powers.

In order III dari!'y and redefine Ihe power rclutlouship between the

provlnclal and metropolitan government, the provinciul

government appointed a panel of politlciuns und consultants to

lnvesngnn; the delivery and funding or govcrnmern services in

Ontario. As a result, nJdiliotlal powers and It.:'sponsibilitics arc in

the process or being assigned to municipal govcrnrnent. The

uddiuoual pow\!rs arc the responsibility for policing, the

subl'-idisalion or public transportatinn. highways, septic systems

So



In 1988 the Metropolitan Council was restructured to be comprised

of 28 full-time councillors dr" . cied lrorn evenly sized wards

throughout Toronto. The powers and function were apportioned in

terms of three principles.

Regional matters. such as major reads, were allocated to the

metropolitan government and local matters such as the smaller
local roads. were allocated to the area municipalltics.

Wholesale functions, that is. functions that arc better performed at

a large scale. such as water purification. WI.!I'C given to the

mctroj.olitan tier. Retail services, those services provided directly

to the consumer. such as water distribution. were managed at a

locnl level.

The main rcsponsiblllty of the metropoliun: government is social

services, police and ambulance services and public transportation.

Local municipalities deal with services to properties. such (\5 \\ ater

and electricity supply.

'l'hc recession of the early nineties. and voter dissatistuction,

prompted the provincial government I" 'poinl the Task Force on

the future of the Greater Toronto Area 111 1(1)4. under tht:

chairpersonshlp of' Anne Colden. The Golden Report was

subrniuc« in 19%. FUlJdmll~'ntal changes were proposed.

TIll' Tusk Force proposed u model which consisted of the replace-

rncnt of the rive existing regional govcrnmcuts. including Toronto

Metropolitan Government. with a single Grouter Toronto

Gnvcmmcnt, that has cleur rcsplll\sibility fill' planning and co-

ordination on mutters or region-wide Interests.

"



The basic powers and functions agreement provided for area-wide

needs to be provided by tlie metropolitan government and thtl

individual municipalities their own needs.

As in the case of the first metropolitan developments in Houston

described above. the First Toronto Metropolitan Government also

represented a comprnmlsc between local interests and metropolitan

initiatives.

The first mctropoliun: received a mixed report during its first ten

years or existence. In 1963 the Ontario province appointed a

further commission to review the Toronto system, which produced

the Goldenberg Report in ll)(IS. The report recommended that the

metropolitan system be retained, and that the thirteen

municipulirics be consolidated into Iuur cities, The provincial

government accepted the recommendations in principle, but

introduced snmc further aspects.

The Second Metropolitan Tororuo Government W(lS created by the

Metropolitan Toronto Amendment Act of 11)M. It contained most

or the Goldenberg Report recommendutions. Political

rcprcsentutlon on thr.: metropolitan councf Wll~ at11~'lldcd to allow

1'\11' the higgclit amount of represcntutlon for th,' suburbs (3D ", 1:2

scats ill favour of tile suburbs)

Tile Second Mctropolnnn (itlwrnmcnt received the additional

power to irnp(l,~~' H metropolitnn-widc levy, whicl: resulted in the

welfare l'ostl> of tlw inner city areas being carried by the

mctropo] itan fl'gioll,

.,



areas of East York. Forest Hill. Swunsca and L'mg Beach. This

created the scene for local government reorganisation in the

1950's.

In 1949 a planning advisory board. the Toronto and York Planning

Board, published a report calling for the amalgamation of Toronto

and seven suburban municipalities.

Opposition against this proposal continued and in ]l)53 the Ontario

Municipal Board was appointed and produced the Cumming

Report (after its chairman),

The Cumming Report proposed a two-tier federal metropolitan

model. A central authority. to provide metropolitan services. and

the continued existence or the existing thirteen municipalities, to

provide local services. Were further proposed,

The central authority would be governed by a political

metropolitan council consisting or local council rcprcsontativcs.

At this stage the provincial government. tl1l1Ontario l.egislarurc

passed the Municipality of Metropolitan Toronto Act. 1953. based

on (he Cumming Report recommendations. This piece of

legislation created the first Toronto Mctropolitnn Government.

Under this arrungcmcnt, the thirteen rnuniclpullties retained

responslbilities for hwal services alld Incillties. while the nev.

mctropolitun municipality wus responsible r'll' those basic services

which transcended the boundaries of the local municipalities.
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narrowing of political views Wil~ obtained hv billing the third

alternative as a "win-win" situauon wtuch uddrcsse« the need for

local antonomy and metropolitan services. Political Management

plays a disproportiunally big role in an evenly balanced power

relationship between a metropolitan tier and substructures, such as

the Houston model partially proposes.

It is not contended that a well run political process plays an

important role in uny governmental scenario. il is merely

contended that that role should take place within its proper place

and be undertaken in terms of intern al rules thut should not impact

negatively upon service delivery. The two issues must he allowed

to coexist und flourish.

In conclusion it must be added that the balanced. or slightly less

than balanced. power relationships prcvulcnt in a coordinating

metropolitan model. only provide political and udn-lnistrutfvc

stability that is subjccleu to externalities huving (unpredictable)

impacts upon the political process. This dynamics indicate longer

term metropolitan models to be the products. not of practical

necessities, but rather political agendas. To tully comprehend the

Toronto integrating two-tier system or mctropolitnn government,

and because of its prime position in the development 0(' inter-

national metropolitan local government in Tornnto will be given

fi rst,~

The modern history or Toronto hegins in 1ll2X when the City

SLopped using uunexution as " method 0[' growth. Arter this date

urban expansion was dealt with by means \II' muulcipul

incorporation. There t'0110WL'L! a series 0[' invorpornuons of the

~ See Barlow, supra. pp lIN : 1I) lor a lull lustutical 0\<'1\ kw 01 developments III 1oronto ,



over certain services, including police. fire, and use :If park'. and

recreation. The point is argurncnted that these services arc labour-

intensive and that local preferences are most strongly vocalised.

The other pari of the equation is the allocation or metropolitan

services. In this regard. it is considered that canital-intcnsivc

goods and services. including roads, solid waste collection and

disposal and water and sewerage should he allocated to the

metropolitan tier.

Political representation is proposed for both the local and

metropolitan tiers. Local representation is Ioresccn 10 he directly

elected. whilst an indirectly elected system is proposed for the

metropolitan tier.

The split in the allocation or powers and functions. indicate that

10c<11municipalities will be large enough to ensure credent service
delivery.

At the metropolitan tier. c 'ordination and redistribution will occur

through the investment or bulk services which arc a prerequisite

for residential and comrnercial development lind upliftment.

A key political undertone is the ra~'llitilli()n 01 opposition towards

metropolitan government. Communities ure instinctively

suspieious or what is perceived to he external trespassing on their

locul rights.

Simultaneously. technical. financial and practical considerations

point lOWUI'U a "rcgionalisation" of services, At fi rst sight. these

t\VO schools or thought would seem to he irrccunciluhle. A



The criteria used was equity. efficiency. uccountabilitv and

representation. Equity is defined as "the condition where taxes

paid arc commensurate to the benefits received."

Efficiency "refers to maximizing outputs for a minimum amount of'

input", whilst accountability and representation accounts for the

"responsiveness of governments to the prclcn ..nces of their citizens

and the specific methods governments employ to respond to policy

demands of their residents." (Discussion Paper 1997 : 2).

After applying the criteria to the three alternatives during the

public involvement exercise. a g.roundswell opinion emerged in

favour of the third option,

The public opinion expressed considered it to he a constructive

middle ground. being a combination 0[' the most desirable clements

of both a consolidated and Irugmerned metropolitan governance

structure.

The Discussion Paper (1997 : 3) goes on to say that: "This approach

can best be described as an urban Iedcrul system a wav or allocating powers

and rcspousibilitics that provides lor clfccuvc, cquiluhlc. rcspouxivc, and

uccnuutable gOVCrllllll)IIL" The paper then dculs with the allocution of

powers and Iuru..'lions to the correct tier of metropolitan

government. (urrcctncsx in this context is determined by

optimisutlon of till' criteria applied. Powers and Iunctiou

allocations arc thus prescribed by practical, rather than. political

considerations.

This method creates a coordinating metropolitan tier. The

Discussion Paper suggests that the local tier should haw :'t\lol1omy



5.2.2 FEDERAL MODEL OF METROPOLITAN

LOCAL GOVERNMENT

The federal model of metropolitan local govcrnmcni is the most

prevalent of metropolitan models. This is sn hL'CilUSC the federal

nature of the model allows for degrees of implementation that

corresponds to local conditions. making this a extremely attractive

option for most of the bigger metropolises or the world. The city

of Greater Houston provides a good example of a co-ordinating

metropolitan tier. Toronto is the best international example of a

pure metropolitan government in the form of an integrating two-

tier system.

A discussion document issued by Houston ~jl)97 : 1) proposes

three alternutlvcs which faces Houston in making a decision on its

future:

1. Consolidate the governance structure or the Houston region

(unicity),

2. Fragment the governance structure of the Houston region

(conlcdcralism), or

3. Provide a middle ground govcruan: ..'c structure wh, I

maintains the best features or a consolidated and

fragmented structure.

A public participution process was agreed upon during which the

three ultcrnutivcs were evaluated in terms or a common set or
criteria.
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The communication criteria includes information strategies on political,
institutional, community developments Clnd service delivery related issues.

All forms of media are included, bl' that electronic, prinu j matter or
verbal.

A further factor to be included is the regularity of communication actions
used and the subjects COVCfl'd therein.

Institutional complexity as an evaluation criteria describes the ability to

deal with service deliver)' in an economic and efficient manner.

Esman (1991 : 4f) succinctly describes the world that bureaucrats enjoy to
operate in:

"Burcaucratlc orgaulsatlon is likely to rcmnlu the hash: stnlct\lr~ withiu which
development managers fUllclion lind through which mauagemcn: affects sudety. Ideally,

bureaucracy performs like a disciplill~d machine, couvcrtluj; laws ulI\l policies cCiiciclIlly
and predictably 10 outputs liS contemplated by the militar\ model or the ratlonal-legul
Ideal pmpouuLicd by Max Weber,"

With the linkages between and the definitions "I' evaluation criteriu
clarified, it remains to give added information, in order (I) provide for a
more mcaningfu] understanding of the purposes of thl.' criteria.

The variations in the role of the political leadershlp, or the anility to

manage conflict, can he reduced to the question of how to best ensure
democratic: political leadership and control over the administrative
structures of lor'al authorities which arc tasked with the implementation of
political decisions and the daily management of services and systems,



shift the uecd (c .g. by privatisollion). 11.1till: new form of governance one cau sec a shift

Irom uullarera! (governmeut or society separately) to an iutcr-actlonist focus (government

with society). The gmwing realisation of inrcrdepcndenctes may lie behind such efforts,

In a more thcorettcal perspective oue could speculate thaI in these new forms of
governing amI governance ., which we call soctal-polltical as SI,lICu earlier more

Iuudamcntal characterisucs of IIHlUCt1\ soctctfcs arc (!111ally'?) heiof, taken somewhat more

serious, By this I meal! that the growing realisalion of the CIHlmlOUScOlllplexity,
dYllnnlics !Hul diversity or social·p('Illth:al sub-system» (such as health care, cdueatlon,
transportation, cnviroumcnrnl protection and social welfare) should 110tbe left alone but

somehow and iu some respects have to be 'govcrued'."

The jolnt need betw -cn government structures and civil society, is also
discussed by Tomlinson (1994 : 115). After rejecting a World Bunk view
that community groupings nrc not prcfercmlu] players ill the urban scene,
he continues:

"Tlll,~ stance iR both benign nnd unambitious. III the first instance, dvk~ In Soulh Africa
have a ucchlcdly more rauical conception (If (heil role itS u\lvul:acy orgallis,lti()lIS thull the
Bank Ilckn()wlcdl\~s, Secolldly, C!)Cs, M on eXllluplc ofwh,rt civics could evolve lUIO,
oflcn playa role In employ-men; creatlou (lUll inOucndng (\ cuy's economic Sll'IIlcgy.
Indc-:t!, clvlt.:s shoulu promote urban policies which more llllc<:lIy serve their constituents,
lind shonlt! themselves \vislllO intervene as <.!evclopulI:1l1 agents,"

In the final Instance, community participatlon is seen as the broadonlng of
rcsponslhillty for the ongoing development or solutions to urban problems,
from the sphere of locul government to lhilt ol' civil society.

The evaluatlon criterla of comruunicutiot; is divided Into external and
internal comntunleatlon. hXl~'rnul communlcatinn refers til

communication paucrns, actions and methods between the GJMC' and the
cornrnunltles at large within the Greater Johannesburg region.

Internal cotunumicntkm (In: those methods applied In lnforrn stnlf
members uC current devclopmcnt« withln the organisatiolJ.
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Esman (1991 ; 15 -17) concentrates on the level of management
encountered in the next evaluation criteria. that of redistribution and
development. Esman mentions macro management redistributive and
developmental actions, focussing on economic polity frameworks and on
specific policy instruments by which economlc incentives arc believed to
be enhanced find economic behaviour is regulated and disciplined.

A next level of management involves concrete policies and programmes
by which the state provides public services and promotes and regulates
certain Iorms of economic and social behaviour, while maintaining the
institutions and instrumentalities of government. Included in this is u
range of state expenditure relating to public work'}, agriculiure, education.
health. sanitatlon and urban affairs.

The third level of' redistributive and developmental management, is at the
micro level of management. It refers to the actions {ll' both the private
sector and those of local government. This is the level of management
that most directly affects the great majority or people in their daily lives.

Micro management is clther positively or ncgntivcly affected by macro
economic policies. Redistribution and development need (I well managed
concrete policies nod programme environment, as well as IImicro
management system conducive to development,

Communlty punlclpatlon has direct relcvunc~' to tlll' emergence of the
concept of governance. Koolrnan (1993 : 35) sheds some light on the new
role of civic participation:

"ElIlpirically we see around us thaI cnpacltics (IL' Jltllilical/aulllinisll'lItivc goverulug
systems either have crossed the tilrcsi1(lld of Jinlluishillg return, (pulidcs ~'allt:clilng each
\llher's effects) or OI'Cqllite close to these bOUllUilrY(lmplemeutatlcu uillkuitlcs). In this

sillhltiull governing systelUs Iry IU reduce the lU:cl}for !\(ivcrnillg le.g. hy deregulation) or
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"The tbemes of uual accountability and optimal responsiveness cannot be treated

simplistically. Both concepts involve inrcrtul rcnsicns. Respousiveucss W puhlics

Involves a beneficial change ill emphasis ill the dlrectlun of iustmmental efficiency and
COnSUt11CrsatisfactIuu, and iI sct.~ the recomlltlons lor the realisation of co- production.
Respouslvcncss, however, call seldom if ever he complete. SOniC demands from SOniC
CICOlCU!" ill the public llIay hI) SIl unreasonable, sllM:lf·rcp,ardillg, indeed 50 contrary 10

law nlld policy as to be totally uuacccp.abfc ", to he heard bur uo: heeded. More-over,

(here arc necessary boundaries, varying from program to program ..... It must constrain tbe

ability of flcld-lcvcl staff II) mollify rulcs and procedures lu the Inlcrc~t of responslveacss
and salisfying consumer de IIIand. For these I'CaSOIlS, the concept of optimal
responsiveness Is approprlate: Ihis 11'ICUUS greater rcspcuslvcucss than is now practiced or
pcrtll!tlcd Iu most bureaucracies, but rcspensivcucss thnl is limited by the legitimate
requtremeuts of system wide equity and rcsp,'llsibility."

The consideration of both legitimate demands and structural dictates, such
05 budgetary regulations, necessitates the consideration of the utilisation of

resources.

Tomlinson (1994 : 114) highlights the resource utilisation problem by

writing that:

"South Afrkn is, alter nil, n labour-surplus middle-tnconte ccnnrry with n GNP per capito
or $2 470 (in 19RtJ) nnd limited technical and Ilnunclnl tesources. Planac: , f' one, has
dcmonRtrn(~d (he lIon·vinhiWy of one-tsx-buse solutlons: thill j~. alwly.~c.q of IhLq sort
make It perfectly clenr (hn( wllh the present dlstrtbution of ('unctilllls uud revenue sources,

most new IO~'al authorities WUIll!)1 be: viable. Plaunct mnlntalns that these ullalysc~ lake
no \\CCo\l1\(, [or example, ulthc capital cxpcuditurc rCl}\lircd 10 upgrade services in

predominantly African parts of (OWII, nud the extent to whicb the finnllciul vlabtlny of
white local aurhoriucs is dependent 011 selling I'lcctrh:iiy (0 Afrk':llllocnillutilcoritic!l."

The utilisation of resources arc aimed (It the achievement of a dual
objective, The first objective is to protect the current income base of a
city. The second objective is [0 implement new services and upgrading

existing services, focusing OIl the previously disndvuntugod areas.
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most obvious linkage is that between local government politics and
administration. A basic premise is that local democracy Implies that local
administrative structures serve the political instructions of elected
representatives.

In the case of Greater Johannesburg. it ("In be argued that, if not
physically, then in organisational culture, present udrninistrative systems
do not fully conform to the new democratic ngcnda, It is, however,
exactly in the ability of the political forces 1() amend and shape
administrative structures, .net lies the relationship between the two. The
administrative structures arc no more than a pollucal management tool.

The inter rclatiunship of the evaluation critcrin is further demonstrated by
their impact upon one (mother. C(\nnict management, or tlw lack thereor,
Influences resource lItili:;atioll, which in turn causes either an improvement
or dcterloration in the redistribution of resources und development,
Community partlcipatlon opportunities arc either provided Ior or not, in
Icm1S of external and internal communication structures,

Above all, the level of institutional complexity determines the ability of
mctropolltan local government to strike a bulunce hvtwccn thc ability to
address complex issues and the ability to operate in terms (If (I lean and

cost-eflectiv« service delivery structure.

The definitions or the six evaluation criteria are contained in the linkages
existing ~lm()ngst them.

Conflict manngcment relates to the ability ol' the political management
structures to effectively identify. contain and deal with conflict, Esmnn
(1991 : 6R) describes conflict management as:
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criteria. The evaluation criteria thus represents llpCrllliOl1aliscJ values that

arc translated into logical and identifiable catcgotie« for US~' in the review

matrix,

The level of the criteria arc all at thL' level oj' Sll'i1IL'gk management. At

this stage it will be wise 10keep the words of Fitlgl'ralJ, 1.'1. al., (1994 : 4)

in mind:

"M"'l:hill): the vision to the resources is never uu easy la,k. There j~ a IlJlur.lllClldcney
to equate lite desperate need 1<1overcome IliIl,' 1)I)\~I1~ und \lI!.I~'I,·cpl,\\llc living ccndltious

wlth a he lief Ihal acceptable ~talldill'lls cnn be acluevcd by u ccrtaiu dale. Selling the
targets so precisely, us was the case with thc origin,l! Atrlcan National ('(1llgrc.~s RI)P
documellt, i:;~. couuncndablc ~l'l of politkul bravery. Whllst ulllhlllhll,',Jly welcomed by

constltueucles nnd l'nmmullilics. it may he rather less conuortablc Ior the people in
gl\V~rumalll whose jl\h it is \(1 uchlcvc Ih,,~c targcts and who slanu ill.'CII\1l1hlhlc to the

electorate \\ heu Ih~ incvil,lhlc dendllne lIt (!w next clt.TIIIIIl 1.'<1111(.'\'" 11}i)I},"

It can be stated (hill the aim of the review framework is to achieve

sustained development Fitzgerald. cl. HI.. (l ()'J.~ ;1\) give: this view thereon:

"Good dcvcloprueut Illilllilp.cmcnt muans not [us: milll;'!'mg St.'~·(Of';. hUIl.'n~urillg cllcctive
cn-ordttratlon ami inlcgt.l!i,)11 between ,'iCI,'tllr~. We now live III a world where partnership
is required between the gll\',:rnmcnl,dvi! sociely and Ih" privall) "·~·I(\r. 'l'hi:; ulso 1H\!Us

lor co-opcnuion bctwccn the difliJrcl\t lict\ I."f' governmvm troru nation,d. (0 provHldal 10

locul Icvels.

(ircalcr sCllsilivily h rClJuir...tl 10 ol!wr a..'I"r .. ,11111SI,lhdlllllkts, In the cnvrronmcnt and \11

the sod.11 ;lIlt! orgallisa1i(1llal contcx: surrouuding dcvisious alhl ildivitlc'" diverse forces

1l\!~Uttl he channeled illltll'rograll\lll~s and \"<ltlIl'ai)\I)" hllildiu!' \,'illlih.:lly through the

Iortnation Ilr~'("IIt1i"US. Mauagement hil' 10 hl'~'(\llh: iI dl'ldlll'tIlllllallllol. (llliluillg

l,lpadlY ill stlcicl! III SllsJ;lillll PfOl'CSS PI' ,p<.'i.1i allli ~rOll'.lllli, tmpruvcmcnt."

The bask n~'~'d Ioran holistic approach in the upplicntion or the evaluation

criteria has till' resuh that link» h~'IW~'\.·1l till' \arilllJ!'I criteri« d\l exi1.l. The
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5J DEVELOPMENT OF EVALUATION CRITERIA

The role of evaluation criteria is to SCI\ C as tl benchmark for the

composition or a view on the el'lcl'livcncss of mctropolitan Iocnl

government in Greater Johannesburg in specifk and South Africa in

general.

For purposes of economy, certain parameters have been set, which it is

hoped wll] focus on key strutcgic Indicutors of performance and non-

perform incc,

The criteria have two main sub-components. Resorting under the political

component arc conflict munagcmcut, ctlmmunil~' parucipution and internal

and external communication.

The adminlstrutive ccmponent covers utilisation or resources.

rcdistributio» and development and institutionul complexity.

In choosing the listed six evaluation criteria, common themes encountered

in the three generic models of metropolltun locul government have b<.'~!11

grouped and reduced to (wildings that will Iucilit.ue thelr apr]i, ution to a

review matrix, based upon the l.'ol1tl.'llts of llw review Irnmcwork. ThL'

nuurix will be used as a qualitativo indicator 01 the relative performance 0['

metropolitan government.

The evaluation criteria represent the values ul the politicul roleplayers

tuking part in the debate on urban govcrnunce restructuring. as manif(.'sled

in the three generic models, A linkugc in till.' form oj physical locul

government structures, exists b4'tt \.'11Ihl.' \:nrL' '.altl'" anti the cv uluation
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till' community councils, As the differences between various types

of two-tier systems can be described ;n terms otthe roles of both

tiers, the distinction between a two-tier system of metropolitan

local government and an utucity b~l'()I11L'S less thnn certain,

Rather, the model or government to Ill' decided upon by 11 city must

be decided on by means of the llpplyil1!-( of imperatives Ihat will
hest address local c.:ondithHls.

These imperatives haw III conform 10 key comrnonalties
cncoumercd in the three generic models of locu] government in

metropolitan areas. The growing body of international knowledge

on metropolitan governance plays un important role in

extrapolating generic clements that causes metropolitan

government to function.

It is also irnponant to undcrstund why the generic clements have

been successful, This not only contributes towards possible locul

appllcation, bur also provides for a scientific hase Oil which to

build projections of future operating sccuarios

Once developed in this manner. the imperatives b~~lll!1l'

transformed into a review tramcwork that will add value, not only

to a particular city. but ulsu to other cities broadly within the same

cycle or development.

The evaluation criteria disl..'ussed in the next section will contain

strategic C<ltt'gorics of Clll11tlltlllilhks of ull thrce gc[\crh: models

discussed.
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5.2.3 UNfCITI' MODELS OF METROPOLITAN

LOCAL GOVf~RNMENT

As can he deducted from the: definition of an unicity, it can he seen

as th(,' opposite of conf'edcral models of metropolitan local

government.

The need I'M the consideration or the possibility of the creation of

an unicity Hes therein that the experience or the past Iew years

shows that problems do exist within the overall structuring of

metropolitan local government.

The, by now. over familiar powers and functions debate has not

reached finality in many international instances. It adds further

complexities to an already complex urban structure, which delays

the composition or Iirm urban solutions,

1[' only one tier of 10<:(\1 government exists, thl.! debate on powers

and functions would be avoided and energies could he spent on

other issues needing attention.

Fiscal relationship» are often strained. as was pointed 'lut in the

discussion on the other two models. The nineties have been years

0[" increasing governmental responsibilities with income basses

that can not cope with the needs. A reduction in local government

expenditure should contribute towards a more Focused manner or
service delivery, The ratlonalisutiun ollucal government is the

most important way to reduct! expenditure.

Currently. Ill) purl' model or lin unicitv exists, This will. however,

be tIll' case if TnI'O))t\) decides that nil dclcg.uious will be made to
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"As a knowlcgcablc an~ly,t of metropolitan govcrnmeut in the Unircd Siates.J

regard South Africa's progress with awe and admiration."

It is further stated that only Anchorage has a true metropolitan

council at present. ThL' rest of the cities an: divided into "clastic"

central cities. that is. cities that regularly stretch their boundaries to

annex nL'Wgrowth.

Examples of such cities arc Albuquerque. Charlotte. Indianapolis

Houston and Jacksonville.

Inflexible cities arc those that do not embrace growth and thus

stagnates. Cities such as Hartford, Pittsburgh, Cleveland and

Detroit falls into this category. Detroit is singled out as a good

case study of the result 0[' the lack of metropolitan government:

"The worst example would be the Detroit ~ktropolj(iln area which bas four

million residents. SOIllC :'39 indcpcudciu municipaluics and 115 separate school

systems surrourl the city or Detroit. l laviug hCCIl ,ast ill the role of regional

poorhouse. Ihe oncc-grca: city UO\\' t'llutalu, oul} 25 p~·tl'ent olIhe region's

blnck poor, but barely six pen cnt or the region's property tax base! It is 110

wonder that greater l)ctT\lj( is the t I;; 's 01",1 rucially and economically

segregated metropolitan rcgfou".

This scenario forms a stark contrast with the 111Orl'innovative

initiatives being undertaken in adjoining Canada.

The Toronto debate has wetted the appetite Ior a look <1; Iurthcr

details or the unicity, which will be done in the next section.
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municipalities. the outcome of the debate on delegations arc left

open ended. It is not implied that political power may not be

yielded, only that such an approach provides room for a more

pragmatic solving of problems likely to he encountered during the

transition. Transitions arc extremely dynamic events and it is not

always possible to foresee all problems and consequently provide

for sulutk.ns.

The establishment or a transition team is also important. For the

managemental' sensitive and sped fie transitional issues. political

representatives need to have the s -curity to appoint the correct

persons to key positions. Added to this. the existence or a

transitional team creates a centralised point or control over the

administrative issues of the transition. Responsibilities are

assigned and delivcrubles can he quantiflcd These are scarce

commodities in a transitionary phase.

The structure of the City of Toronto Act. 1997 is non-specific, in

that it gives broad outlines on issues such as the allocation of

powers and functions. This provides a kgal parurnetcr within

which meaningful and democratic political debate can occur.

This is done whil!'>t the prcscru.unacccptab.c municipalities have

been disbanded and are replaced by a single tier municipality.

The above combination was effectively used by the Ontario

Govcmment to override local opposition to changes. by simply

enacting legislation that l'acilitntes a chang, iccss rather than

providing final ..nswcrs.

A revealing American view was recently published in the press,

(Sunday Times. 1997. December 7). III it D Rusk writes that:



contained in the Green Paper, arc keeping ubrcast of international

developments,

The recurrent issue in the political debate on a two-tier system or
metropolitan government is the question of a balance between

local political representation and service delivery and metropolitan

representation and services.

Lessons to be learnt by Greater Johannesburg [rom the Toronto

experience firstly relates to the relationship between provincial and

metropolitan government.

True inter-governmental relationships need to he established if

successful provincial and metropolitan governance are to he

created. The 1\\'0 levels of governments must have clarity on their

respective powers and functions. This has to he supplemented by

adequate financial arrangements.

One of the difficulties encountered in the Toronto process is the

issue of unfunded mandates. The Ontario government is accused

of devolving responsibilities to local guvcrrtmcnt levcl without the

associated funds.

A second lesson lies in the political management being applied in

the Canadian case. The range or political debates arc opened up

for public consumption. This aspect is formalised during the

transition process, which allows for the opportunity for

communities to take ownership or developments.

Further to this. despite the existence 01 a political mandate, gained

through ar 'loral victory. In reduce the number (II'
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Urban economic integration is the area variable that causes an urban

region to utilise its economic resources to integrate the city. This means

that all communities must have access ttl areas of opportunities.

Financial resources must also be channeled into capital investments which

will lead to community upliftment,

Economic integration also includes the combination or all the economic

strengths and possibilities, to create an integrated urban economy. In
practice, this implies that the whole of a metropolitan region contributes to

its economic base. Conversely, economic decline in part of the region will
impact negativeiy on the other communities. Decline must therefore be

combated as a common restraining factor.

In order to illustrate the possible generic application of the area variables

to other metropolitan areas in South Africa, Cape Town and Durban will

also briefly be dealt with.

The size 0[' rnetropolitan areas, through large, dil'1'l'r in churacteristics, The

demarcation of local government areas is complex and dependant upon

factors mainly related to existing spatial patterns being the product of

historical developments,

In Cape Town local authorities emerged during the eighteenth century and

followed the gcographlcal nutlinc of the Greater Cape Town urea. Later

developments centered further inland towards the present Belville area,

creating a bi-polar metropolis. The developments in the False Bay region
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The second category covers the infrastructure and services networks area

variable.

Due to the increased international focus on th« urban economy, and the

role it plays in globalism, the urban economic integration area variable has

been isolated as a third category.

The size of metropolitan areas arc defined as the physical boundaries of

local government, as prescribed by the relevant lcgislatlon. An in-built

assumption of this dcflnltlon is that metropolitan areas need to be large, in

order to qualify.

Historical development patterns as a,' urea variable refers 1O the causal

influences that have shaped u particular urban urea. It is to he

distinguished from spatial manilcstatlons, ill that the Iocus is more on

hlstorlcal trcnds,

Socio-economic spatial manifestations arc considered ~,)be those physical
manifestations of the urban forum.

Sociological spatial manifestations refer to the sub-urban and township

settlement patterns, WhCTL'US the economic areas are the dominant

economic activities corridors throughout the Greater Johannesburg.

Infrastructure and services networks .re the technical inlrustructure

systems. Primary and St'COllUMY networks are idcnuflcd, Primary

networks arc those or hulk services Including water, electricity, sewerage,

mads and transpotturion networks, Secondary service networks create

local services, such as local water pipes and roads,
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The evaluation criteria have thus been the products of an urgent need for
the detcrminatiou of the state of the nation within Greater Johannesburg.

5.4 METROPOLITAN AREA VARIABLES FOR METROPOLITAN
LOCAL GOVERNMENT IN GREATER JOHANNESBURG

Metropolitan area variables can he defined as those Iactors which
contribute to the specific structure and nature or metropolises in South
Africa.

Again, tor purposes of economy, area variables of II strategic nature were
chosen. They represent an amalgamation of the most important
externalities impacting upon the urban Scope.

The relevancy of the area variables emerges us the detailed description of
the environment within which the system or mctropolnun 10c.l1
government must function.

The extent or (hat functioning, within II specific urban selling. is to he
tested by the applicntlon of the review criteria.

The review framework thus essentially tests t\VI) USP~'CISor local
government, that or its ability to effectively deliver services through
competent politkill and technical management and the success of its
relationship to the immediate environment.

Three main categories were identifi!!d. The first component is comprised
of mainly urban planning matters. The urea variables resorting under this
category an: the size or the metropolitan area. historica] development
patterns and soclo-economlc spatial munuvsuuions.
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Institutional structures can now be focussed on metropolitan governance

methods and procedures that will have as a new set of priorities the

democratic agenda of redistribution and development:

A further implication for institutional complexity lies therein that local

government in Greater Johannes'nirg is beginning to adhere to government

policies of privatisntlon and reduction of governmental expenditure.

II has also made provision for a bigger role for community participation.

This is engineered through both the iraditlonal consultation processes,

such as community forums, and through greater involvement in joint

vcntureships. (The R92 million initiative embarked UrO!i by GJMC

during lIw pre-interim phase is a prime example of this. Emerging

contractor!' were used to employ labour intensive methods to construct

muds. upgrade facilities and install hulk services).

The Land Development Objective (LDO) process. instituted in terms of

the Development Facllltatlon Act l>7 of 199.'i, also proved the value of

community consultation. In terms of the L1)O process, local government

had 10 consult communities on their cssentla! priorities and \Va>::;or
achieving them, This resulted in capital budgets to be realigned per

sectoral 1.1)0. It was backed by the dcvcluprncnt ufprojcct and human

NSOUl'CCS plans to serve as implementation instruments,

Iixtcmul communtcntion throughout this process played a crucial role in

keeping communities inlortned. Internal communlcation was ullcctcd by

printed formats, such as the ruemorundum on organisational review quoted

above, and electronic comrnunicutiun. This is dllP': through an internal

Intrunct calkd the Mctrone],
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By centralising control over the totality of local government budgets in the

Greater Johannesburg region. something of the spirit or the Joint

Negotiating Committee (JNC) agreement is resuscitated.

One of the key roles of metropolitan government is to reallocate income

across the urban social spectrum. and in so doing. addressing

developn ental necus in a coherent Iashion.

111order to be effective. such fiscal rcdcralisrn must have access to central

funds. these funds being the basis or equitable dlstr'bution across the

region. The Committee of Ten has succcodcd to complete the first step in

the creation of a single, integrated Greater Johannesburg local government

budget.

This was achieved, firstly through the actual budgetary revision, and

secondly through the prioritlsation and selling of new expenditure

patterns. The utilisation of resources arc clearly [he focus of the short-
term mandate of the Committee. The combinutlon or a function analysis

and the introduction of more effective service delivery mechanisms,
provides an ideal evaluation criteria by which not only current

performance, but also future performances can be measured.

The idcntiflcatiun or core local government functions as well as out-

sourcing initiatives, goes to the heart or the institutional complexity
evaluation criteria,

Concentrating on core local government issues will have a dramatic effect

in Greater Johannesburg, more so if combined with a joint vcnturcship

approach. Institutional complexity will he taken towards a next step, after

the original creation of metropolitan local government.
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technical, and administrative/management capacity. [I is uot intended 10 lead 10 staff cuts

and retrenchments."

The important paragraph to be noted is the last one. This communication

was issued to staff prior to the intervention by the Premier. II was

intended to be a "mid-term" review, aimed at increasing the effectiveness

of service delivery cuts,

The longer term mandate of the Committee of Ten and the mid-term

organisational review contain the embryonic clements of a review

framework for metropolitan local government in Greater Johannesburg,

The contribution made by, what began, conflict management exercise,

lies mainly in the provision of the evaluation criteria selected for this

research report.

The first evaluation criteria, conflict rnunngeutcru, has been extensively

dealt with.

Utilisation of resources figures prominently in both the Committee of Ten

process and the mid-term organisational review. Current developments

suggest that the organisational review is beginning to focus more Oil

management capacity and pcrformuncc, us it relates operational, technical

and administrative functions. The short-term mandate or the Committee

or Ten automatically broadens the scope of the work to be undertaken. It

is contended that, through the revision of the operating and capital budgets

of the GJMC and substructures, and by establishing credit control policies

and programmes, a firm contribution is being done to the redistribution of

resources across the region and the development thereof',
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On 1 July 1997, the following memorandum was issued to all staff

members of the GJMC and sub-structures;

"The situation in each of the administrations and the arrangements between them is
causing overlaps in responsibility, inefficiencies and a waste of effort, capacity and
resources, The situation impacts negatively on cost efficiency and the effectiveness of
local government in the Greater Johannesburg area,

Further. budget limits imposed by natloual lcvel of gOVC111UlCI)trequire better
organisation and much more efficient and well targeted usc of available staff'capacity. 11
is clearly evident that the filling of Ihe P(lStS in the five new organcgrams would lead to

exceeding the budget 011 staff salaries and wages, in the lotll~ term.

In the light of this, the five couueils have resolved to embark on a mhl-term review
Intended 10make better an~ more effective usc of availahlc opcnnlons, technical and
adrnlnlstratlvcnueuagcmcnt capacity. with the view of improving pcrfonnance and

enhanced service delivery as well as 10meet communhy needs as iuclllincd ln rhc LDO
processes. Given the present level of capacitation, il is unlikely that this exercise might
lead to staff cuts and retrenchments.

The Orgauiuattonal Review will examine tbe work that is being done and how it is
managed internally al each level particularly between Ihe Metro Council and the Local
Councils and check Ibis against existing stafl' structures, tbe number aud di~trlbution of
vacancies and the key resull documents (job descriptions).

It is Intended that the review will be conducted hy external consultants but with active
support and Involvement of management, unions and puhticiaus.

The work will be organised in stages, on the basis of [uIK'\lol1aJ clusters of the M~lro

Council and thc Local Councils,

Stuff will he kept informed of progress on a regular basis amI iulurmutlon sessions with

all stan will be held over the next few weeks.

Please note this exercise should not be given the status o{ a re-structuring but more of II

mld-icnn review intended 10 make better and more effective lise of available operational.
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with a view to reduce operating costs. The committee must also introduce

mechanisms fur an effective utilisation of personnel. and the economical

and more efficient performance of all functions of the GJMC and the sub-

structures, as well as the management of their affairs.

A further crucial task of the Committee is 10 identify the core functions

that need to be performed by local government, including those functions

that will generate income/profit for the GJMC.

The Committee must also identify those functions that can be out-sourced.

Items falling under this category include the fresh produce market, the

metropolitan bus service, the Rand Airport and fleet management.

A written report must be produced by the Committee. that will indicate

compliance with all instructions by the Premier. within the necessary time

frames, as determined by the Premier.

The product which this Committee will deliver will be very valuable.

Once scientific methods have been employed to analyse functions,

introduce mechanisms for effective functioning, core local government

issues identified and out-sources opportunities investigated, a .actua] basis

will have been provided for the future of the political debate.

More importantly, several options will have been provided to the political

decision-makers, thus assisting informed decisions.

An interesting prelude to the longer term mandate or 111L'Committee, has

been a simultaneous initiative undertaken by the five Chief Executive

Officers of the Greater Johannesburg region.
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The practical application of the six evaluation criteria within the GJMC

must also be explained.

Conflict management in Greater Johannesburg can best be described in

terms of the Eastern Metropolitan Local Council crises and the megacity

debate within the ANC.

As was indicated, the main moments in the EMLC debate were official

budget meetings of the EMLC, together with the Executive Committee

meetings of that body. Once a deadlock was reached. a public debate

between the ANC and the DP followed. The intervention by the Premier

of Gauteng settled the issue and also provided an indication of the type of

conflict management techniques to be used.

The EMLC intervention can be classified as a lop-down act done in terms

of legislative powers given to the Premier. II is an example of a legitimate

unilateral political management action.

The same applies to the appointment or the Committee of Ten, as

described above. A further element of connie! management can, however,

be added to the Committee of Ten. That clement is to manage conflict

process.

With the approval of the EMLC's budget, the debate within the ANC on

the rncgacity concept did not cease. In order to manage the overt need to

find democratic answers to the pressing issue 0[' the future of Greater

Johannesburg, the Committee was given ,I short-term mandate (the

balancing of the books) and a longer term mandate,

Within six months of the establishment or the Committee. all existing

functions performed by the (iJMC and the substructures. must be analysed
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Institutional structures exist for the sake of HIl' utilisation of r.sources with

the aim of achieving redistribution and development, being the results of

pressure brought on the new democratic local government structures.

The utilisation of resources P'1d redistribution and development is

organised within complex institutional structures in terms of specific

allocation of responsibilities. Such differentiation and spcciflcation of

tasks increase as the operational hierarchies expands downward and

horizontally.

Ensuring a continuos successful engagement of complex urban problems,

a constant institutional monitoring system must be put into place by local

government.

Institutional complexity must allow for the revision of procedures and

methods and for motivational reform, The revision of procedures and

methods applies to the application of all six review criteria and their

dynamic natures, Local government cannot remain stagnant and ignore

the changes brought about by urbanisation and the growth of the urban

form,

Motivational reform deals with the organisational culture prevalent within

an organisation. The psychological needs of staff in an e\ cr changing

local govemrnent, remain high and needs to be managed, Concerns and

fears need to truthfully dealt with and i elusive solutions must be found in

creating career opportunities.

Obstructionism and opposition 10 new political mandates must be

identified and managed, firstly by collaborative methods and in extreme

cases, by the ending of employment.
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On the other hand, the organisational structure of local administrations is

adopted to provide for a greater role by democratically elected

representatives.

It is clearly a case of finding the right balance between professionalism

and democratic control. To ensure stability and effective service delivery,

the political structures and administrative mechanisms employed by

society ultimately must be an expression of the dominant political culture

in any society.

In order to provide for effective conflict management procedures, such

procedures must be both formal and informal,

The formal procedures arc those occasions when properly elected political

representatives engage and intervene in conflict situations. In terms of the

three generic models of metropolitan government, conflict can occur over

local issues or issues of metropolitan significance.

Other than conflict management being conducted through the official

channels, provision must also be made for inform»! conflict management.

Informal conflict management is spontaneous by nature, in that interest

and pressure groups can Iorm and recede as issues of conflict , nes into

being and are resolved.

It is also clear that institutional complexity, utilisation of resources and

redistribution and development and conflict management are inverse

products of each other.

68



As conflict management's ability is based upon political control, various

approaches have been adopted in relation to the focus of control over the

administration.

The possibility of an executive mayor exists. This means that a directly

elected politician becomes both the political and administrative head. The

Green Paper on Local Government (1997 : 59) calls this a Mayor-

Council form of political structure. This political structure provides for a

clear separation of powers between the executive mayor and the council,

which forms the legislature. Executive powers arc statutorily vested in the

office of the mayor, and arc not dependent on delegation from the council.

An advantage, from ace ". .ragement point (If view, is that the

mayor has central control of the noli tical control as the head thereof.

The Green Paper also makes provision for the Council-Manager form of

political structure. It is characterised by unity of powers. The council acts

as both the legislature and executive. The council appoints a chief

executive officer as head of the administration. The council usually

appoints an Executive Committee and delegate executive powers to this

committee. The mayor is the chairperson of the council and the

ceremonial head of the municipality.

These different approaches to the role of the mayor in particular, and the

direct involvement of pol' dcians in local adrninlstration have both

advantages and disadvantages, On the one hand it is agreed that too much

power may be concentrated in one position and that specialist management

is required to ensure efficient service delivery.
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Due to the bi .;gcr role played by the mctropolitue tier in both the political and

service delivery fields, cannier management can better be dealt with, whilst

redistribution and development arc improved because of the integrating nature of

this form of metropolitan govemmcnt.

Community participation and communication arc also high because local

communities also have rcsponslbilltics for some functions.

Institutional complexity is u borderline case, depending on the type of agreement

reached on allocation of the powers and functions. As a general guideline, both

political and practical considerations must be taken into account, to produce a
balanced outcome. If common sense prevail, the compatibility level might well

increase to high.

Model 3 (unicity) appears to be most suitable for llw Greater Johannesburg

region. Conflict management capabilities arc high because of the bigger

centralisation of political power.

Resources utilisation and redistribution and development arc undertaken with a

view to serve all the needs of the metropolis,

Community participation could he lower because or communities. 'INs can.

however, he rectified by the addition of spcdfil' community participation

structures.

It is anticipated that communication will. be improved because of till' CL ntrality of

decision-making simplifying the details to he communicated. Institutional

complexity can be engineered to ere, Il' the necessary balan,;1' between economics

of scale and fOCllS till prlorltised 5L'I'Vil:c ~:..!' ,-cry,
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6. APPLICATION OF REVIEW FRAMEWORK TO
METROPOLITAN LOCAL GOVERNMENT IN
GREATER JOHANNESBUHG

An analysis of the review matrix, which is based Oil till' discussion of the three

generic models or metropolitan government, Indicates certuin trends 'mcrglng in

the options .wailablc for till! future of local government in Greater Joharmcsburg.

The first clear deduction to be malic, is that mode] 1 (contcdcralis: models) is

unsuitable for conditions in Greater Johannesburg. It's main weak points are

fil ... ly the low ability to deal with conflict munugemcnt, UUI.' to the fact that a

number of independent municipalities coexist \v ithln the same geographical area.

cauiling a sLakJ1H\lC ill the execution ul' political power,

Secondly, redistribution ()(' resources remaln at low levels because integrating

mechanisms to be weakly developed due to the conflicting political agendas of

higher and lower income areas, n fai:t pointed out hy the recent IiMLC debate.

Because resource tlj:,:,tributiol\ and development at,' low, the institutional

c()mpJcxity i.~not geared tow.mls the delivery thereof', Oupikatillll or functions
ulso lead to larger and less cost effective lnstitutiouul structures. as was idcllti:'icd

in Greater Chicago.

The second deduction is that sume form or model 2 (twu ..tier metropolltan

systems) would be more suitabl~' for Greater Johannesburg. The above statement

can be further refined by adding that all integrating two-tier metropolitan local

government represents the higher level or compatibility of model 2.
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Included in the three models arc the area variables that characterize each

area. It \.',1(1 thus be assumed thl' area variables will cater for each

metropolitan area, irrespective of the model functioning therein.

The three moods arc listed in numcrlcal column fOrtNI. The evaluation

criteria arc listed to the kft of the three (..'()"·"illlS. along the vertical axe.

Details thereof nrc included in the review matrix III assist the reader in

relating the opinion expressed per model to the oiigtnnl criteria used.

A subjective raling of compatibility is !~iVl'll to each of the model.

Compatibility in this context refers to the level of performance, political

viahility and Ilnancial sustuinahllity thereof. Cornpntibillty r,llings of

high. medium and low in respect of each model is given.

A high compatibility would indicate (hat Ior tlw particular evaluution

criteria, a generic model exhibits close conform ity to (ill' ability to execute

the tunction under scrutiny, Medium computiuility means less conformity

to the evaluation criteria aDd 1\)\\1 compatibility UIHH':I.'Cptabk conformity.
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The rive area variables find expression in the Integrated Development Plan

(lOP) of Greater Johannesburg. Appendix G shows the overall spatial

development framework for Greater Johannesburg.

It is to be noted that the arcus identified JM densificatiun and iufill,

including opportunities for joh creation and mixed use development,

dominates the centrai northern and southern areas.

The economic corridors arc also indi. ated as well /IS areas for economic

development and dcnsiflcation. The IbJ provides u panorumic overview

of the variables active in the Greater Johannesburg area, The application

of the evaluation criteria, in conjunction with the area variables, become

evident if the characteristics of the lDP arc taken into account. A large

urban area, still divided into lower and higher income areas, with the

associated diffcring S"1 nee standards bL'ing upplied to a relative wide

urban spread.

5.5 DEVELOPMENT OF REVIEW MATRIX

•The joint application or the metropolitan cvaluutio.. 'lit~lia and area

variables arc to be dune in iImatrix fushion. The matrix is described as a

graphical illustration of the influence of the review Iramework on Greater

Johannesburg.

The three generic models of metropolitan local government, as described

above, arc classifil'u <IS Iollows: Conlcderul models ol' metropolitan IOC,!l

government (rnodcl I), two-tier system (nll)deI1) and unlcity (rnodel J),
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The GJMC is to ensure the creation of beneficial partnerships for the

management of the infrastructure and services networks area variable.

This is to be supplemented by the creation of supportive financial

mechanisms that allow for dynamic application of financial resources.

Application of the urban economic integration area . .iable in Greater

Johannesburg occurs through six major strategies.

Serving as a basis for implementation. is the development of a common

economic vision linked to the area variables of the region.

Development priorities must foster and promote, no: constrain.
requirements sought by international investors.

A close relationship between national. provincial and local government.

with regard to policies. strategies and legislation pertaining to economic

development. must be fostered.

Delivery strategies must also be aligned to the economic strengths and

opportunities of the region. Of interest is that the GJMC proposes that its

next strategy should be the implementation of an active credit

management system, so as to ensure effective local government income

control.

The co-ordination of economic development across the metropolitan area

is also n prctl' quisite of urban ~'~'OI101l1jcintegration. This is to be

achieved through the cstablishrncnt of economic database systems

containing all relevant information. creating mechanisms to co-ordinate

economic issues that straddle MI.C boundaries and the creation of

stfW.tUI'CSto fucilitate joint ventures.
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Greater Johannesburg region represents the Greater Soweto area. It is

isolated from the growth nodes and development corridors. A high level

of land use management is needed to integrate these parts into the overall

city.

The infrastructure and services networks arc shown in appendixes E to F.

ln terms of the LOO process, three main strategies were identified to deal

with infrastructure and services networks needs. Firstly, an overall

strategy must be developed to upgrade informal settlements in order for

them to comply with the basic service standards.

Redistribution criteria need to be formulated to effectuate this task.

Furthermore, a redefinition of the basic service standards must be done

that will more accurately reflect allurdability levels of the communities.

A cost benefit matrix must also be developed which wil! reflect the costs

thereof to the consumer and to the GJMG.

The next strategy is to explore alternative partnerships for the provision

and maintenance of services across the region. These initiatives need to

focus on the development of a bulk outfall Sewer in thl: southern areas of

Greater Jonannesburg, Communities need to b~'tmilll:d and educated in

the details of entrepreneurial and repair skills in order for them to
participate in the ongoing infrastructure maintenance.

A third strategy would be to engage with the Provincial government of

Gauteng and lobby for the development of appropriate legislation that

facilitates the creation of public private partnerships.



From there, a second corridor extends towards the north-west, including

areas such as the former Roodepoort the western suburbs of the former

Johannesburg municipal area, heading towards Krugersdorp,

A new and third manifestation is in a northerly direction, past the previous

Randburg and Sandton areas, linking up with Midrand.

Social spatial manifestations can b~'SI be described in terms or housing and

settlement patterns.

There arc at present a total 0[' approximately 670 000 housing units in the

form of houses and multiple units in the GJMC area. Accommodation is

provided for a further 83 000 individuals in private and public hostels.

Geographically, the concentration of housing is in the Southern MLC. It

can be said, therefore, that the South 0[' Greater Johannesburg traditionally

offers residential opportunity to newcomers to the urban environment.

FIAT/
TOWN·

HOUSE
EM1I:'~- -'-~71r4iilr'''' .. , '6:flj35

HOUSE BEDS UNITS TOTAl,
fORMAL

-N~fL<'" --"i57(Yl'~ '-·'zg·9Ztr·-
-Sf{iL('-~''>-rfr:FW'" ... 'i\(;5)5
WN1~c'" .". '4ir:nX"'-- ._ 27151>

-'r<Yj;XC .~:".~E~·:(!~~~~-""iR() S:m" J

2Tl~2
.. jl) 6:'1

'-Ti35SR-
.~ 14-:ni33~-'

. '<i3'lRif -... ·3i(Fr(~·r-

2~4117 "Iifi3!l
"Fii(9S(j"-' 7.5i3i3"··'·

Source :

OJMC Populatlou database (1995): Urban Dynamics. PI .scnt Delivery

The Iact that the greater concentration of housing is in the SMLC,

indicates the effect 0[' apartheid, The south western quadran! of the

R3



residential areas and the latter non-while. Appendix D gives an overview

of socio-economic spatial manifestations in the Greater Johannesburg

region.

Economic spatial manifestations are divided into the following three

sectors:

Secondary

Tertiary

. 1

Businesses providing an intellectual,

service orientated product in the

dccentraliscd / Of satellite nodes.

2

located in the cast / west mining bell.

Thc'Tfght inliuStrlalarensprodUcing
consumer goods such as Wynberg,

Strijdorn Park and Kya Sands

Manufacturing and light industry

.3 located in and around the inner City.

4 The hi-tech. "clean industry" located in

Midrand

"ti1c',vllite'c{)-iiar'cnipj()ycrsI;;-alt "
Mining. Financial. institutional and

5 Public Sedor located in the

Johannesburg Inner City.

()

The first economic spatial manifestation is the existing east-west axis,

beginning in the Geldcnhuys/ Devon area and continulng to Baragwanath.
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projection, it is expected that the population of the area in 2001 will be

approximately 4 100 ODD.

It is of interest that the population of the GJMC area represents 40% of the

total population of Gauteng and 70. of the total population 0[' the country.

This high percentage arguably relates to the perception of the area as a

haven of urban opportunity. II is unlikely that this trend will decline,

especially if the amenities and facilities within the area arc maintained and

improved.

A map contained in Premier's Proclamation 42 of 1995, attached as

appendix A, sets out the area for the GJMC.

As can be seen from appendix B. the birth of the city originated in the

central business district and moved into a westerly direction, following the

mining belt and thus creating a primary cast-west development corridor.

A secondary south-north corridor was also being created from Natalspruit

northwards towards Germiston. The jurisdicuon of mining cornrnlssionars

arc also prevalent through the ownership or land that was not built-up

areas.

Appendix C provides a macro perspective on regional specialisation and

the historical Growth of the metropolitan area of Pretoria -. Witwatersrand

- Pretoria in 1950, through the classification of land use zones.

It will be noted that industrial areas now constituted a major cast-west and

north-south axis. A gold mining belt existed just south of the cast-west

industrial corridor.

The beginnings of apartheid can also be seen in till' classification of

residential zones into inner and outer zones. the Iormcr being while
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"Apart from Ihe formal townships buill with Govcmmcnt funds. Haarholf has identified

three basic types of seulcmcnt, which reflect the ptoL'CSS of urbaulsatlon. Tribal land

were originally occupied by umuze , or kraals cousisung of groups of circular huts on

clearings among cultivated lands. Incipient urbanisation takes the form of rectangular,

wcsterniscd buildings which arc usually erected where there is good access to the city, for

example roads. Settlement becomes progressively more intensive. and il may develop

into a dense mass of dwellings made of wattle-aud-daub or scrap materials. :,Ich

settlements are also developed directly on freehold land leased or rented to settlers. The

latter form is found in the Pinetown area. at luanda and ailing the Nonh Coast. Many-

sometimes the majorlty -. of the residents of these close sculcrucuts arc not rural

Immigrants but people who grew up ill the townships but arc unable to obtain a house

there".

In Greater Johannesburg, the discovery of gold in 18861ed to tl.~ rapid

creation of a smaller world city in just under a century. Details thereof are

contained in the Integrated Metropolitan Development Framework (lDF)

of the Greater Johannesburg, produced on 30 September 1997. Details

thereof arc set out hereunder. Developments began in the central business

district and moved outwards, establishing adjoining municipalities such as

the prev.cvs Randburg, Roodepoort and Sandton,

Various racially segregated townships. including Greater Sowcto and

Alexandria were also established. leadinL~ III the boundaries of the present

day GJMC.

The current population of the Cleat'. resburg Metropolitan Council

(GJMC) area is estimated to be ill thr region 01'.3 800652. This figure is

arrived at by projecting thr 19t)5 population figure as well as taking

congnisancc of the newly released Gauteng statistics from the 1996

Census. An annual average growth rate of 3.4(;t. which allows for a 2.4%

natural increase in population determined by the Central Statistics

Services as well a net migration rate of 1I,; , is assumed, Using this

so



has added a third thrust and direction to the size of the Cape Town

metropolitan area.'

Rapid urbanisation without adequate provision on terms of land usc

planning, the identification of appropriate land for informal settlement and

service provision. has resulted in rapid and uncoordinated urban growth,

often sprawling beyond municipal boundaries and into environmentally

sensitive areas. This has meant that local government responsibility for

the establishment of new arc as on settlement has been confusing and that

the urbanisation process, despite the intentions of the 1986 White Paper,

continues as an unmanaged and chaotic series of expedient interventions

with the minimum of public consultation and community mvolvernent.

In the metropolitan area. it has become indisputably obvious thut a

metropolitan tier of local government is imperative if these and other

issues arc being effectively addressed. Overall physical and development

planning for the metropolitan area must he undertaken at the metropolitan

level, setting the macro-pollcy guidelines for its constituent parts.

Among the various local authorities in Cape Town. there arc massive

disparities in wealth and amenity and in the level and standards of service

prov lsion, The One City. One Tax Base princip!c now enjoys universal

acceptance and it is generally acknowledged .11 revenues from the

functional metropolitan tier should he pooled and re-allocated according to

community need.

Pistorius (1983 : 24) gives the following summary or the development of

Greater Durban:

~A PO,'!ilillll paper of Ihe then Cap.: Town City Council (11)1)3 : ·11giws au overview nl the debate within
CapeTown.
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ANNEXURE'D'
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$PSCIALISATION" AS WeLl.. AS CENTRES FOR COMMERCIAL AND INDUSTRIAl.
ACTIVITY IN THe CITY. . THIS IS ILLUSTRATeo IN THE GRAPHIC HEREUNDER.
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ANNEXURE 'e'

MACRO CI1Y Pr.!RSPEC:TIVE : REGIONAL SPECIALISATION
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ANNEXURE' Bf

MACRO CITY PERSPECTiVe: REGIONAL. SPECIALISATION.
Histol'ical Growth of the Metropolitan Area

.Pretoria. Witwatersrand • Vareenfging In 1899
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7, CONCLUSION

This research report set out to develop a review framework for metropolitan local

government in Greater Johannesburg. It was done through the description of the

need for the review of local government, which consisted of the identification of

the main current problems being experienced.

Three generic models of rnetropolitan local government were then discussed. The

models, confederalist, two-tier and unicity, were further explained by giving

practical examples thereof.

Evaluation criteria, serving as efficiency measurement mechanisms, were

developed. They deal with key strategic performance arcus of metropolitan local

government and are applicable not only to the Greater Johannesburg region, but

also to the other metropolitan areas of South Africa.

Area variables were identified, Their purpose are to describe the physical

characteristics of the metropolitan area within which the evaluation criteria are to

be applied.

Once the elements of the review framework were completed, they were tabulated

in the form of a review matrix, which indicated that the best option for Greater

Johannesburg possibly lied in the creation of an unicity with some delegations to

the local coundls. Future research questions need to answer the questions

pertaining to the further details of an unlclty model with specific reference to cost

improvement mechanisms, local community Involvcrnent and service delivery

options.



A final conclusion to be made from the review framework for metropolitan local
government in Greater Johannesburg, is that the final option lies somewhere
between an integrating two-tier system of metropolitan local government and an
unicity with some delegation to the local councils.

It is contended that the implementation of a combination of these two models,
inter alia, an unicity with some delegation to the local councils, will produce a
consistently high compatibility in relation to (he evaluation criteria.
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INTEGRATED METROPOLITAN- DEVELOPMENT PLAN
UNDERSTANDING OF GREATER JOHANNESBURG iN
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ANNEXURE 'F'

INFRASTRUCTURE

I
• Lack of Infrastructure and

in'rras!ructure to capacity In some of
the southern areas and in the far north
of Greater Johannesburg. Need for a
new southern olltfall sewer,

• Need for upgrading and
redevelopment of the informal
settlements, which are predominantly
looated In the southem areas,

e Major cost of provision of
Infrastmcture, which Is Inhibiting ror
development,

• Development opportunities In the
eastern comers of Greater
Johannesburg and linkages with other
regions.
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