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_:-:"__Oné"__stép'-' forward, one step back neatly sums up
- progress in South Africa today. The couritry is saddled

| fE'ditoriaI -

" with the daunting task of eliminating the inequities of

: Eith»_éroné wollld have been difﬂéult- enough e

the past while at the same time creating opportunities -

for the future. -~ - S

* Most of the first year of the new South Africa was spent .
getting the Government of National Unity going. Central '
government is now ticking along,: and so are some. .
provincial governments, Soon a similar exercise’ will -

begin at the local level.

Policy making is only really an'cémi'ng- to the fore, -

- Sixty one bills- were passed in the-new Government's

firstyear: many more are expected in the second. There. .
is no shortage of ideas and, despite problems, policy -

" consensus is being reached in Parliament.

__ Some- ministries are performing well = most notably

. finance andjustice - and a solid Interim Constitutionand -

progressive new laws and court rulings are starting to

- build a better society. Government s more accountable”
- -than before-and remains legitimate'in the eyes of most -

_citizens, People are proud to be South African.

~One step forward.

r
l

But the burden of the past is taking its toll. Progress is
being ‘stalled by a staggering lack of capacity. and

“ineffective. administration.” Low: levels of education,
productivity, employment, income and development -
all a result of past inequities - are dragging South Africa
down,

Several examples aré’ highlighted. i this edition. of
Indicator SA. Sunset clauses and the need for

affirmative action-mean"the. civit seivice is bloating
instead of shrinking, Government is paying the price of

apartheid’s nightmarish deparimental duplication.

The integration of administrations and attitudes of old-
bureaucrats are impeding action and change.:
Upcoming local government élections . are’ being:

undermined by lack of expertise and support. -

“Police, defence force and home affairs. officials are

failing to slow the flood of illegal immigrants - or make
a dent in crime statistics, Development is being stalled

by incapacity and lack of agreement on the ground -

and the sheer scale of the problem. In the private sector,
old enemies business and labour don't seem to be
getting their act together, R .
Onestep back.

Difficult though it fhay be, South Africa has no choice

but to tackle together problems.of the past-and-

challenges of the future. It is essential to move forward.
The country appears to have wiil and the creativity to

do so. Now it must urgently create the capacity. At least.
we are not travelling one step forward, two steps back.-

Karen Mac Gregor, Editor -
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KwaZulu-Natal has 21,1% of the total population of South Africa - 8,6 million of a total
population of 40,7 million, Gauteng, with a population of 6,9 million people, has the highest
population density: 369,3 people per square kilometer.

Source: Central Statistical Services (1995) The Sacio-Economic State of South Africa as reflected by October Household
Survey and the HDI.



EDUCATION 1S THE FOUNDATION OUR SUPPORT BEGAN IN THE
OF OUR CHILDREN’S FUTURE. 1960°S - AND WE ARE STILL
THAT'S WHY THE SUGAR HELPING TO BRING EDUCATION
INDUSTRY BUILDS CLASSROOMS, GIVES BURSARIES TO THOUSANDS OF YOUNG SOUTH AFRICANS.

AND FUNDS TERTIARY EDUCATION IN THE SUGAR BELT. (GROWING WITH SUGAR.

d97€ VIHALLEY & ASSUCIATZY

STARCKE
ASSOCIATES

The econo-political
resource,

PO Box 87094 Houghton 204 1 johanneshurg
South Africa
Telephone (011) 646-9370




\ outh Africa’s new provincial system -
now into its second year - has
arguably also entcred a distinct
second phase. This phase is marked by
disputes between the national government
“and the provinces over substantive
Jegislative issues and programmes,

The first phase of central-provincial
‘relations generally dealt with the transfer of
~powers and functions to the provinces.
~While elements from the first phase
continue, it seems that differing stances to
:proposed legislation - whether provincial or
~national - now shape the nature of
ater-governmental relations.

These disputes are also closely related to the
ways in which the provinces use more of the
{- narrower bureaucratic powers at their
~disposal,

Conflict is not unexpected since both the

- -central government and the provinces are
-tackling policy issues with increased vigour.
The slow but inexorable countdown to

", municipal elections has also raised political
"conflict between parties - and their allied

- provinces - and the African National

.+ Congress (ANC) dominated Government of
- National Unity.

" INDICATOR SA Vol 12 No 3 Winter 1995

By Richard Humphries
Centre for Policy Studies

The timing of increased conflict was
accurately predicted by Pravin Gordhan,
chairperson of the parliamentary standing
committec on provincial affairs. Speaking at
a Centre for Policy Studies conference in
November last year, Gordhan said ‘an
effective interpretation of the concurrency
provisions of Section 126’ of the Interim
Constitution would only develop in about
mid-1995.

He argued that central government
departments would at that date start giving
‘concrete policy content’ to sectoral
components of the Reconstruction and
Development Programme (RDP).

This would involve grappling with the
interpretation of key aspects behind the
principles of concurrency. What does the
centre do? What norms and standards does it
set? And what does it mean by a
framework? In short, said Gordhan:

“It will open up a new terrain of
negotiation between the national
government and the provinces.”

This phase has clearly arrived but it is not
without risks for the evolution of the
provincial system.

r!nzfér'-govemmental relations is an important aspect of South Africa’s continued transition. Probable
alterations to provincial powers in the final Constitution could change the form of conflicts between
"‘the national and provincial governments - and could decisively influence the ways in which the

o provincial system unfolds.

Differing stances
o proposed
legislation now
shape inter-
governmenial
relations

Conflict is not
unexpected
since central
government and
the provinces are
tackling issues
with vigour
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The nine
provinces have
developed a
shared
commitment to
guarding against
interference

Slow progress
has been made
transferring
legisiation to the
provinces

Section one

Proposed central government legislation
which angered some of the provinces
includes the long delayed Development
Facilitation Bill, the proposed centralised
payment of traditional teaders and the
granting of property rights to labour tenants.
But it is not only proposed legislation which
impacts on inter-governmental relations.

An element to the conflict over the proposed
siting of an Iscor plant at Saldanba pits the
Western Cape's ability to rezone land
against broader national environmental and
water concerns. Some provinces have also
attempted to manipulate key aspects of the
municipal elections, forcing central
government intervention.

The most visible signs of dispute centie
around the two minority party controlled
provinces of KwaZulu-Natal and the
Western Cape. But there is no rcason not to
tule out similar conflicts arising from ANC
controlied provinces as they develop their
own legislative programimes and cxercise
administrative powers.

During the last year Gauteng and the
Eastern Transvaal have both adopted
independent perspectives (o advance
perceived provincial interests. This has
happened on both internal ANC party issues
- notably in response (0 proposed revisions
to provincial powers - and on formal
provincial government issues. Guateng’s
dissatisfaction with its budget allocation was
particularly strong,

The ANC controlled provinces of North

West and Northern Province have been
blamed - along with KwaZulu-Natal - by
Public Administration Minister Zola
Skweyiya for government’s ‘reluctant
decision’ to relax initial stringent goidelines
on the size of the management echelon of
the provincial public services.

Press reports recently speculated that the
national Department of Education - often
seen as being headed by a weak minister -
was having difficulties in persuading some
provinces to follow guidelines it had
established. This applies particularly to
Model C schools and to Afrikaans as a
medium of instruction. Gauteng was
identified as one ‘troublesome’ province
(Rapport June 25, 1995).

Despite ditfering party political control of
their executives, the nine provinces have
developed a shared commitment to guarding
and maximising their legislative
prerogatives and provincial interests from
undue central government interference.

Pointing to this new phase does not imply
that the major issue of the post-clection
1994 period - the transfer of powers,
functions and legislation - no longer shapes
inter-governmental relations. The phases
overlap, as illustrated by the intense reaction
from some provinces last year to the draft
housing White Paper.

Slow progress has been made in (ransferring
responsibility for the implementation of
existing legislation to the provinces. Most of
the former ‘regional’ legislation passed by
the homelands has been transferred to those
six provinces whose areas of jurisdiction
encompass pacts of the former homelands,

Much slower progress has been made with
respect to disentangling and transferring
‘national’ legislation pussed by the old
South African parliament and regulations
issued in terms of those Acts,

This tends to impact most heavily on key
provincial functions, but it has not deterred
provincial Members of Executive
Committees (MECs) from adopting
aggressive ot high profile positions.

For example, although no policing functions
have yet been vested in the provinces, some
MECs responsible for policing issues are
highly active and vocal.

Two inter-related aspects have defined the

INDICATOR SA Vol 12 No 3 Winter 1995




ways the transfer of legislation IhZ.lS been
handled so far: its almost technicist manner
and domination of the process by central
govemment.

Liegal advisors and senior bureaucrats in the
public Service Commission and the State
Law Advisors in the Department of Justicc
minutely examine existing legislation before
deciding whether the whole of an individual
" 'Act'orparts of it can be transferred to the

. provinces. They must also decide on the
functional or departmental classification of
existing legislation.

Forcxample, as the Western Cape pointed

“out in a fecent submission to the Inter
‘Governmental Forum, some 18 Acts which
Cimpacton its ability to implement policies in
“the field of urban and rural development

‘. have not yet been transferred to any of the

provinces (Western Cape, 1995).

However, the Stale Law Advisors have
argued that six of the Acts deal with land
issues, which is not a provincial function.
As-aresult, they cannot be transferred to the
provinces.

They are the Land Survey Act of 1927, the
State Land Disposal Act of 1961, the
Expropriation Act of 1975, the Conversion

- ofCertain Rights to Leaschold Act of 1988,

the Upgrading of Land Tenure Rights Act of
1991, the Land Titles Adjustment Act of
1993 and ihe Provision of Certain Land for
Settlement Act of 1993,

The Western Cape clearly wants the Acts
transferred: it notes that if it appears
necessary that these laws have to be
administered by the provinces, ‘other
miechanisms to “get” these laws on
piovincial level will have to be found’.

Although the most public opposition to the
slow pace of transfer is expressed by the two
minority controlled provinces, it is shared
by ANC controlled provinces. Even ANC
parliamentarians query whether the Public
Service Commission could not have dealt
with the process of assigning national laws
more quickly.

Pravin Gordhan had hoped that the process -
at least as it applied to sectors such as
housing, health and transport - would be
completed by carly 1995 (Gordhan 1994).
But it has still not happened.

The Public Service Commission has noted

(NDICATOR SA Vol 12 No 3 Winter 1995

that although some housing legislation has
been transferred to the provinces ‘they are
still of the opinion that no meaningful
powers with regard to housing have been
assigned to them? (Public Service
Commission 1993),

These disputes will continue and could
develop into conflicts around provincial
legislative prerogatives.

Section two

This analysis argucs that tensions between
the provinces and national government are
now being shaped by disputes around the
overlapping nature of their existing powers
to legislate on key functions.

Problems will clearly continue after the final
Constitution is adopted, even if revisions
along the lines of those proposed by the
ANC at its recent constitutional conference
are adopted by the Constitutional Assembly.

Various factors point to ongoing conflict,

The first is that the Interim Constitution’s
provisions for demarcating provincial and
national government’s legislative powers on
their concurrent functions are inhcrently
vague and already proving to be politically
messy.

One indication of the vagueness is Trade
and Industry Minister Trevor Manuel’s
argument that the province’s Schedule Six
power over trade and industry represents a
‘philosophical and not an economic
definition’.

This clearly implies that the provinces
should not take this power too seriously and
should defer to national policy initiatives.
But Minister Manuel's view is unlikely to
find much favour in the provinces, since it is
abundantly clear that all nine of them
cherish the prospects of using the trade and
industry portfolio to stimulate provincial
economic development.

Trade and industry MECs generally come
close to adopting views which signal that
the provinces are inherently in competition
with one another for the cxploitation of
economic resources. They are particularly
sensitive about resources extracted from
their own province which benefit other
provinces.

Gauteng premier Tokyo Scxwale has

Legislation is
minutely
examined to
decide whether
whole or parts of
Acts can be
transferred

The Interim
Constitution’s
provisions on
concurrent
functions are
inherently vague

Problems will
clearly continue
after the finaf
Constitution is
adopted



The present
construction of
Section 126
almost facilitates
disputes
between
provinces

The onus lies
on ceniral
government to
override
legislation
passed by the
provinces

Constitutional
Court rulings will
influence the
ways in which
the provincial
system unfolds

recognised the varying interpretations which
can be attached to Section 126: last year he
urged the national Goverament to adopt a
conservative interpretation of the override
clauses. Clearly if the central Government
followed his urging, the provinces would
have more room in which to manoeuvre.

The present construction of Section 126
almost facilitates disputes between
provinces. It allows central government to
argue and press national dimensions of
matters under provincial jurisdiction: but,
likewise, provinces can emphasise
provincial dimensions of matters under
national jurisdiction.,

However, distinguished Canadian
administrator, AW Johnson, has pointed out
that this formulation in fact reflects the real
world of contemporary public policy
making.

“There are precious few watertight
compartinents of jurisdiction any more.”
(Johnson 1995)

National Government policy initiatives -
whether through White Papers or draft
legislation - lean heavily on the provisions
ot Section 126 allowing the national
Government to set uniform norms or
standards across the country.

The provisions apply even to functions like
education and health, over which the
provinces carry the major share of
implementing and administering functions.

The provinces, on the other hand, tend to
point to their ability to pass legislation
which, if opposed by central government,
they will have to overrule, {n other words,
the onus presently lies on central
governmenl to assert override of legislation
passed by the provinces.

Provincial law making since the clection has
been constrained by various factors. All
provinces faced the inevitable consequences
of having to deal with general lack of
preparation for the new provincial system.

One aspect, among many, can be pointed 10:
the long forgotten Transitional Executive
Council’s sub-committee on provincial and
local government affairs was so bogged
down by a myriad of minor issues referred
to it that it was unable to deal with broader
planning issues in any substantive way.

It is also no accident that demarcation
disputes continue to occupy many
provinces. Although the provinces did have
the power to legislate on Schedule Six
functions from their very inception, their
exccutives concentrated instcad on
aitempting to secure the quick transfer of
existing legislation to the provinces. As
noted, this process is still far from complete,

Provincial law making has also suffered
because the provinces have borne the brant
of the rationalisation of apartheid’s
fragmented bureaucracies.

In some provinces, notably the Northern
Transvaal and the Eastern Cape, civil
service disputes led to enormous political
problems which virtually paralysed the
provincial executives. Amalgamation and
rationalisation is far from complete, even
though this does not affect all provinces
equally.

While the provinces generally did not pass
many Acts during 1994 - other than those
essential for the formal functioning of the
provinces - the pace of provincial legislative
initiatives has begun to pick up, But it
differs from province to province.

Conclusion

Inter-governmental relations will be one
important aspect shaping the continued
South African transition. But with changes
to the nature of provincial powers likely to
be made by the final Constitution,
inter-governmental conflict might take on
ditferent forms and be played out through
different structutes.

One implication of the present disputes is
that the Constimtional Court will soon be
asked (o rule on a set of central government
legislation. Whether it rules in favour of
aggrieved provinces, or suppotts the
national Government, its rulings will
decisively influence the ways in which the
provincial system unfolds. A
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hat is government? How exactly
b does it work? What precisely
A1y does it do? 1t can be argued,

"' strange as it may seem, that these questions

" have rarely - if ever - been directly tackled

o South Africa.

There are various reasons fot this, but

i primiary is the fact that the exigencies of
- analysing the content of government policy

in-South Africa always seemed to take
precedence over more basic questions of
form.

Under apartheid, to have understood the
state as an agent of a small racial minority
actively suppressing more democratic forces
ranged against it, was to understand the
question ot government in South Africa
entirely.

Consequently, political analysts in South
Africa tended to approach the subject of
governance only obliquely, taking for
granted that the state existed as an
institution ‘up there’ and never stopping to
reflect explicitly on its abstract foundations,
its general mode of operation or its
sustainability.

Renewed concern with the foundational
questions of government has been forced on
us by our own laborious (ransition, and in
Particular by the difficult birth of new
Structures of power and procedures of
societal management at a national,
provingcial and, more recently, local level.

INDICATOR SA Vol 12 No 3 Winter 1995

By Graeme Géitz
Centre for Policy Studies
and the Election Information and Research Consortium

In the heady days following the 1994
general election, South Africa’s new
Government gave every impression of
stability and control. It is not being
suggested that this has now been shaken, but
it is becoming apparent that the semblance
of stability needs to be supported from
below by real capacity: working systems of
rule coupled with clear conceptions of roles
and procedures for state personnel.

Capacity is lacking at various levels of
government in South Africa, and this article
argues that, with pressure around local
government elections beginning to escalate,
capacity weaknesses have started to reveal
themselves in worrying cracks in the edifice
of the state.

The article offers an analysis of inlriguing
dynamics observed during the early stages
of the community elections process, as a
basis for drawing out somme preliminary
thoughts on what is entailed in creating
orderly government.

OBSERVATION ONE
Registration was slow in starting because
people seemed o have no available
image of effective government at
anything but the nationallevel.

When asked to critique the assumptions
upon which their voter awareness campaign
was constructed Saatchi and Saatchi, the
advertising company charged with instilling

raoIcS in [he Cdilice

Local Government Elections 1995

' The looming local government elections are being undermined by lack of capacity, confusion over
ne role of government and insensitivity which is alienating many potential voters. With pressures
“around the elections beginning to escalale, capacity weaknesses have started to reveal wortying
cracks in the edifice of the state which do not auger well for future national projecits.

Stabifity needs to
be supported
from below by
real capacity

Capacity is
lacking at various
levels of
government in
South Africa
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Community
elections still
stand in the
+ shadow of South
Africa’s ‘'moment

of liberation’

South Africans
retain a low
sense of efficacy
regarding the
responsiveness
of government

In the Eastern
Cape and the
Northern
Transvaal there
was a 20%
backlog in the
processing of

an idea of the upcoming community
elections in the popular consciousness,
highlighted two flaws in its original thinking
and planning.

Firstly, the company underestimated the
apathy of many South Africans, who were
unlikely to go out of their way to put their
name on a roll simply on hearing a voter
education message. Secondly, it embarked
on the campaign hoping to capture the spirit
of last year’s election, but quickly found that
the April 1994 poll represented awkward
baggage in attempted comparisons.

In a real sense, Saatchi and Saatchi
concluded, community elections still stand
in the shadow of South Africa’s ‘moment of
liberation’, with many people expressing
confusion over the need to vote again, as
well as over the registration requirement
which did not exist for the supposedly more
important clection last year.

Apathy

1t is useful to read the first point through the
second. ‘Apathy’ is a rather hollow political
concept, a convenient explanation which
itself needs to be explained when it is
deployed. The American literature on voter
motivation suggests an insightful distinction
between feelings of ‘internal” and ‘external’
efficacy derived from participating in an
election.

Citizens, it is proposed, are more inclined to
vote when they feel that they possess the
personal skills and resources required o
influence government: that is, when they
have a perception of internal self
competence and effective control over their
political environment, and also when they
believe that the political system is
responsive to their needs and wishes, and
will react to their attempts to exert influence
through a ballot.

It can be argued that while participation in
last year’s ‘liberation election’ provided the
public with a high level of internal efficacy,
the legacy of apartheid politics is such that
South Africans still retain a low scnse of
efficacy regarding the responsiveness of
government,

Citizens were apathetic at the start of voter

received . . :
ved forms registration because they had no conception
of political authority at anything but the
national level relating directly to them. The
question is, why has a sense of external
CLLLUEGLE thtles 12

efficacy not becn engendered in the last year
despite intensive state reform?

Perhaps the chief reason is that state reform
efforts have themselves been a problem.
Understandably, the energies of government
at all levels have been directed inwards to
the monumental task of developing out of
the old, and in many cases building from
scratch to a civil service capable of effecting |
post apartheid policy orientations,

This has been a particularly arduous task in
the provinces, with the result that they have,
in many cases, yet {o start proving
themselves to be a level of government run
for the people as well as by them.

Provincial problems

A glance at the voter registration figures
tells us a great deal about the capacity of the
various provinces,

Most revealing is the fact that in both the
Eastern Cape and the Northern Transvaal
there was, as of the last day of registration, a
20% backlog in the processing of received
forms. All other provinces had achieved
virtual parity in the percentage of forms
received and processed,

This tallies with what is already known
about the two regions. In the Northern
Transvaal, which has had {0 marry the
administrations of three former homelands,
parliament meets in each of the former
bantustan capitals on a rotaling basis,
leaving idle the buildings and officials of
two cenires whenever it migrates.

While John Dombo has been installed as the
province’s Member of the Executive
Commnittee (MEC) for land, housing and
local government, the man has as yet no
ministerial staft to support him. There is a
ministry in name only,

Also, although the Northern Transvaal was
the only province (o meet the deadline for
demarcating the otler boundaries of local
authorities, threats of protest action from
communities across the province, unhappy
with where they have been placed, suggests
that the Demarcation Board had not done its
homework propetly.

The Eastern Cape, which inherited the
already incfficient systems of two military
governments, has had to deal with the
collapse of virtually all administration and
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it the former Transkei. Many newly
cumbent MECs have expcrler}ced outright
cidence from old bureauncracies and
4statals threatened with restructuring.

" e"pmvincial MEC for agriculture in the
tern Cape said it all with the following
yiaent:

1. fmsrraled by the lack of progress

wcturing agriculture in the
. But I can’t do anything

v:_.pfovince some comminities,
ially those on the soft border with
have complained that no one

ugh some regions have been more

te'in inheriting intact and functioning
ficrdcies, none have been immune from
dache of needing to concentrate on

been reflected in the poor
isational capacity of many task groups

‘team members appear often to lack
kpertise in their area of focus, many can
ttle or no administrative support or
luence in executing tasks, and there
-seems to be a general dearth of
ommunication, intcrnally between different
sams and externally with stakeholders such
s fon-governmental organisations and
ofitical parties.

ven Gauteng - which being the smallest,
most developed and administratively most

wegrated of the new provinces might have
bec;ll_. expected to have had the fewest
roblems - has found itself hamstrung by the
move of its bureaucracy from Pretoria to
ohannesburg, and by unreasonably tight
'ublic Service Commission deadlines for
budgets and organisational maps of
formulated departments.

Management difficulties have manifested
themsefves indirectly in a registration rate
Wwhich really should have been higher in a
fegion as urbanised as Gauteng, and in the
Drovince’s failure to develop its own
Tegionally specific awareness campaign.
Gauteng and four of the weaker provinces
relied almost exclusively on the media
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resources provided nationally by Saatchi
and Saatchi.

L.ocal uncertainties

Organisational problems in the provinces
have been mirrored by manitold
uncertainties at the local level. The intricate
negotiations of the pre-interim phase, aimed
at integrating formerly black and white local
authorities, received none of the Kempton
Park media hype and left numerous
problems unresolved.

Examples are the demarcation debacles in
Cape Town, Johannesburg and Durban;
ongoing lack of clarity over rural Jocal
government; border disputes over which
province arcas like Bushbuckridge and
Groblersdal are located in; and the bizarre
implications of the Local Government
Transition Act’s Schedule Three provision,
which requires that wards be divided equally
between former white and black local
authorities,

There is also a sense that very few local
authorities have managed to put in place
task teams meant to replicate work being
done at a national and provincial level.

And there seems to be persistent ambiguity
over who is taking final responsibility for
driving the clections process: the National
Task Group - still imagined by many to be
equivalent to the Independent Electoral
Commission which ran the April 1994
clections; various regional task teams and
provincial local government ministries; or
interim local authorities,

Voter confusion

Little wonder that many people were
initially hesitant to register, Without a clear
and stable image of government to buy into,
what point was there to expose oneself to
the perplexities and potential risks of putting
one’s name on a roll.

The capacity of
many provincial
task groups
established to
run the election
process has
been poor

Organisational
problems in the
provinces have
been mirrored by
manifold
uncertainiies at
the local level

There seems to

Doubt, indecision and mystification have gi:rnngt;gy
reigned supreme in places of power, so it is e
not surprising that potential voters have taking final
been insccure and irresolute. responsibility for
driving the

To ask someone to register and vote is to ask | elections
them to put their trust in a political system N
which has the potential to improve their
lives. In established demaocracies, this trust
is earned by projecting a sensc of o
responsibility to the voting public.
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Doubt and
indecision have
reigned supreme
in places of
power, so it is not
surprising that
potential voters
have been
insecure and
irresolute

There are
inexplicably low
registration rates
in urban areas of
the Eastern and
Northern
Transvaal

it is possible that
coordinators and
enumerators
concentrated on
registration in
areas where they
could be assured
of a majority of

But in South Africa at present it seems that
whenever government at anything but
national level turns its face towards the
public it appears flustered, revealing
ongoing internal chaos and inability to offer
much in the way of resolving public
uncertainty over what can be expected.

0 Principle 1

Government is first and foremost a horizon
of certainty, a system designed to provide
those who are ‘governed’ with reliable
touchstones of order and stability. It is, at
root, the promise of constancy and
rationality, and the provision of (rusted
mechanisms and procedures by which an
otherwise directionless public can deal with
the unforesecable and the contingent.

govemmem‘s ’ro invoive everyone
equaﬂy in ’rhe process, c:n_d a Iack of

populofron a‘o beoome involvéd

In the rush 0 increase rates of registration
before the expiry of tight deadlines, much of

| the public’s attention has been focused on

the crude overall percentages coming from
the various provinces.

With concern directed almost exclusively at
whether the final figure could be pushed
above the - for some reason magical -
margin of 66%, nobady as of early June had
stopped to seriously consider which sections
of the population were pushing registration
levels up and which were acting as a brake.

Certain parts of the country obviously have
problems. One need not dwell, for example,
on the low registration figure - 48,03% -
from rural KwaZulu-Natal, where the
ambivalent attitude of the Amakhosi towards
community elections because of the battle of
wills over international mediation, has
clearly dampened enthusiasm.

What is more intriguing are inexplicably
low rates of registration in urban areas of the
Eastern and Northern Transvaal - 49% and
55% respectively - compared to non-urban
figures of 69% and 68%.

votes
The disparities are especially surprising
considering that other provinces with
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comparable urban-rural profiles - the
majority of ‘urban voters’ coming from
small towns with adjacent townships - sco
far higher on the urban side: the North West
for example, has a Transitional Local
Council figure of 78%.

Small town anomalies

There are two feasible explanations for th
anomalies. Firstly, it is possible that the
political dispositions of provincial co-
ordinators and local enumerators led them tg
concentrate more on increasing registration
in areas where they can be assured of a
majority of votes for their parties.

Certainly, there is anccdotal cvidence to this
cffect in the Northern Transvaal, where il is
said that new members of the provincial
government care little for the concerns of
predominantly white towns, knowing their
suppott derives from rural areas. The logic
does not hold, however, since many local
government elections task team members
are from former white administralions.

A more likely explanation is that therc is
lack of political will in urban communities
in the regions concerned, and that people
driving the process at a provincial level have
innocently exacerbated conservative white
disinterest jir'the election by assuming that
isolated black rural inhabitants would
require the most education and coaxing.

Saatchi and Saatchi openly admit that,
although their campaign was carefully
disaggregated to reach all sections of the
population, the bulk of the media was
directed towards ‘new volers’ on the
assumption that whites were already ‘half
way there’,

It is not too far fetched to imagine that
similar assumptions motivated the efforts of
provincial task teams, who therefore missed
the fact that whites in many rural towns
have not been animated by the prospect of
local elections.

Observers suggest that - although there are
strange quirks such as Ventersdorp, an
Afrikaner Weerstandbeweging stronghold
which has achieved almost 100%
registration - a typical pattern is for the
registration quota of many small towns to be
made up almost exclusively of black
residents in adjacent townships now
comprising half the Transitional Local
Council.
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The bulk of the
media was
directed towards
‘new voters’ on
the assumption
that whites were
already ‘half way
there’

The registration
quota of many
smalf towns
appears to be
made up almost

Whites in the former town have convinced
themselves that it is not a good idea to
register. This explanation could not be
verified against provisional voters rolls,
which were not available at the time of
writing, but if valid it is cause for grave
concern.

Observers of American elections have noted
that lack of interest in elections from some
quarters has a tendency to reinforce itself
over time, through a progressive decline in a
sense of ‘external’ efficacy.

Political parties understandably turn away
from sections of the population who fail to
register, instead addressing groups who can
deliver votes. Alienated groups looking on
at the reorientation of the public sphere
begin to convince themselves that they
would derive nothing from voting,
exacerbating their tendency to abstain. This
vicious cycle must be avoided at all costs in
South Africa.

Q Principle 2

Stable government is built on the
assumption of universality: the conviction
that all citizens should be encouraged to

exclusively of regard their needs as collective interests
black residents in | Which are the concern of the state.
{oavﬂi;?;c?: Government must always define itself as ‘of
i all and of each’, equating the happiness of
every subject, regardless of their social,
political or economic identity, with the
welfare of society as a whole and hence to
the strength of the state,
Q Principle 3
Government, as a set of technologies for
transforming information inputs from self
interested individuals into policy outputs,
necessarily relies on an active citizenry
willing and able to direct their energies and
desires through the state machinery.
It has 'been A state which rests on ever smaller
unsettling 10 | segments of the population prepared to be
walch the actively involved in the public realm, risks
demarcation | an inability to effectively enact its
crises in Cape | programmes at some stage in the future.
Town and
Johannesburg OBSERVATION THREE
The crisis over the demarcation of two
of South Aftica’s premier metropolitan
areas has exposed confusion over the
proper role of a government office,
CLLOVELGL, VEIR LS 16

Surely the interests of stable and coherent

It has been illuminating, and unsettling, to-,
watch the unfolding crises over demarcation
in the Cape Town and Greater Johannesburg
Metropolitan Councils.

It can be argued that both Peter Marais’s
move to incorporate Khayelitsha into the
central metropolitan sub-structure, in
defiance of the province’s demarcation
board, as well as Dan Mofokeng’s plan to
reduce the number of Johannesburg’s
metropolitan sub-structures from seven to
four, were unhealthy intrusions of party
preterences into the process of government;

This is not a comment on whether the
attempted changes were cynical exercises
aimed at securing votes: enough has been
said about that and another voice need not
be added Lo the chorus, What is more
worrying has been the responses of certaig
levels of government to the implications of
political contestation.

Peter Marais’s apparent attempt to juggle
the composition of the provincial committee”;
to get his proposal rubber stamped elicited
an extreme response - ant amendment to the
Local Government Transition Act which
allows the composition of provincial
committees on local government to be
decided at a national level, in consultation
with regional premiers.

The Democratic Party, National Party and
Inkatha Freedom Party strongly opposed the
anendment, and Marais has since threatened
to take the matter to the Constitutional Court;

government, especially government
organised around the principle of national
unity, would have been better served by a
negotiated compromise in which all
stakeholder’s interests and concerns were
mediated.

If what is at stake is interpreted as the
neutrality of government office, surely
Marais’s misdemeanour has been
compounded by an equally cynical move to
efface his views and aspirations through
legislation.

Worrying behaviour

The inability to realise that modern
government thrives on interpal dissension of
views appropriately regulated, and the

impuise to use government channels and
platforms to force domestic consent, has
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o been apparent in the Johannesburg

’

ioht feel justifiably uneasy reading
wing (uncdited) comments issucd
media: liaison unit of the Gauteng

vernment department supp03¢d| y
ped with serving and addressing all of
Le Province’ s residents in an even handed,

prejudiced fashion:

uteng Local Government and
Housing minister Dan Mofokeng would
like o issue a statement on rates and
tariffs ini‘the Greater Johannesburg
wnsitional Metropolitan Council,
wwing allegations by the Nats and

v allies that when the four

strncture model comes (o (sic)
effect, rates and taxes will increase.

This is-a blatant lic...Local Authorities
Ordiniance 11 of 1977 empowers local
dithorities to establish and create
valuation rolls...The Old Johannesburg
“Ciry Council has jailed to implement the
iew valtiation roll...

“Tan:Davidson and the Nats owe
residents an explanation of why did they
fail‘to implement the assessment rates
ssineeJuly 1991, They are now trying to
playaround with the emotions of the
white:communities thereby introducing
Die Swart Gevaar’ hysteria. They have
applied the scorched earth palicy in
order to try and win the white votes.

“The'threat by the strange bed-fellows
“ieNats and DP (o take the province (o
“eourt:is without basis... Their threat is a
o blatant camouflage attempt to finance

- their-election campaigns with
<rate-payers money.”’

seven and four metropolitan sub-structure
plans, surcly the Democratic Party and

+ National Party have every right to deploy
- arguments, however poorly grounded, in
favour of their preferred option.

{A“d surely a government ministry has a
Tesponsibility to respond with measured,
 dispassionate counter arguments,
.Commensurate with its role as a public,
-Tather than party political, entity.
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Ministry of Iocal Government and Housing,

Leaving aside the merits and demerits of the

Q Principle 4

Government today - this tempers ability of
principles two and three 1o create democracy
out of a system of rule - must conceptually
de-link its management functions from the
demand of hierarchical authority to be
always ‘right’ on its own terms.

Government must explicitly recognise its
own limitations: its inability to impose a
single rationality on a complex, open ended
and unstable political environment of
multiple interests.

It should therefore comumit itsell to the task
of providing a broad framework for the
regulation of different social and political
wills, rather than seeking to envelop all
sacial initiatives in a single, substantive
vision of the ‘good society’.

Conclusion

It can be argued that a great deal rests upon
whether government at a national, and
especially a regional level, can ‘get its act
together’. It is probably extreme to suggest
that the local government elections are being
jeopardised by persistent inefficiencies and
political follies in the provinces.

But certainly there will be many potential
voters who will feel increasingly alienated
from the process if government continues to
project uncertainty, partiality and
insensitivity (o the concerns and fears of
particular groups.

In addition, any failure in the upcoming
clections - failure measured in degrees, of
course - because of weaknesses in the
edifice of government will not augur well
for future national projects and endeavours.

The principles suggested in this article,
though not meant to be read as a set of
commandments, point towards certain non-
negotiable preconditions for the success of
other complex and potentially conflictual
processes: the implementation of the Recon-
struction and Development Programme, the
drafting and marketing of the final
Constitution, the building of a new nation.

The cracks in the edifice must be repaired as
soon as possible: we cannot afford to allow

Many potential
voters will feel
alienated if
government
continues to
project
uncertainty,
partiality and
insensitivity

Any failure in the
upcoming
elections will not
augur well for
future national
projects

* The Centre for Policy
Studies - together
with the Independent
Mediation Service of
South Africa, the
Institute for
Democracy in South
Africa and Injogov - Is

art of the Election
nformation and

them to widen. ¥R B .
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South Africa’s multi-party negotiations to end apartheid produced a system which is
fundamentally undemocratic and likely to be a source of political instability. Power sharing may
be a necessary condition of transition, but it precludes institutionalised opposition - one of only

three requirements of democracy - and should not be replicated in the final Constitution.

Only when
outgoing regimes
expect to win
democratic
elections, does
majorily rule
prevaif

If democratic
politics requires a
turnover of power

armong eljtes,
then there must
be sites for
counter elites to
form

By Courtney Jung

Center for Social and Development Studies, University of Natal
and lan Shapiro

Department of Political Science, Yale University

L hen President FW De Klerk
unbanned the Afiican National
Congress, the South African

Communist Party and the Pan Africanist
Congress, and released Nelson Mandela in
February 1990, he simultaneously
announced plans to begin negotiations
toward democracy.

From the outset, the National Party
government believed it would lose post-
apartheid elections and insisted on some sort
of power sharing arrangement, in the form
of sunset clauses, consociationalism or a
Government of National Unity,

And from the outset the African National
Congress (ANC) insisted on majority rule,
or what Mandela sometimes called ‘ordinary
democracy’.

Why then did the ANC, with overwhelming
mass supportt, the moral high ground and
international backing, make concession after
concession and finally agree to shate power
until the end of the century at least? And
why have similar negotiations led to power
sharing agreements in Zimbabwe, Poland,
Chile and Mongolia?

CLEOULla b Vs 18

Only when outgoing regimes expect to win
democratic elections, as in Korea and
Nicaragua, does majority rule - where the
winning party governs and the losing party
or parties assume the role of opposition -
prevail.

Democratic opposition
One need not go all the way with Barrington -
Moore, for whom the central defining
characteristic of a democratic political ordet -
is ‘the existence of a legitimate, and to some-
extent effective, opposition’ to hold that a
functioning political opposition is essential
to democracy. This is truc for at least three
related reasons, '

The first is functional. If democratic politics
is seen as requiring at a minimum that there
be turnover of power among elites, then

there must be siles for counter elites to form -
and wait in the wings as potential alternative .
governments,

This means not only permissive freedoms of |
speech and association, but also the
presence of institutions and practices that
facilitate organised parliamentary
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smon a'shadow cabinet, access to
lfy ‘briefings and civil service support.

; ’posnmn is not perceived as a

o alternative to the ruling party,

Vi mment erises are more likely to

e crises for the democer atic regime,

Idmg the institutional space for
pposition is'essential for ensuring that
scontent.can be directed at particular

nments rather than at the democratic

mong ¢ othel things, (lcm()udcy is a system
rocessing conflicts and it is important
“that those. who lose polztncal battles do not
theright to criticise and compete
tie government and that they retain
’ope that they may return to win another
{ay. That creates incentives for them to stay
thin the system.

pstitutional arrangements that
cilitate opposition are necessary
weconditions to healthy political debate.
'I"hey encourage a degree of competition
over ideas among elites and counter clites
vhichileads to demands for reason giving
and ¢oherence in public debates.

potential opposition will find it difficult
esent an alternative platform it it is

¢lf involved in governing and executing
~the policics of the majority party in the
;Gbi?ernmenr of National Unity.

F eyond this, the existence of opposition
“institations creates and Empowers groups
+and individuals who have an interest in
“shining a light in dark places, asking
“awkward questions, and exposing abuses of
power,

‘Negotiations
~“Although transition negotiations may

:and some minor - parties, only those
“Dartes that have the capacity to reverse or
veto the process will be essential to an
iagreemenl.

»;Govex nment reformers have a strategic
interest in an carl y settlement because of the
Hnequal but evolving distribution of power

A among the negotiating principals.

.Negotlauonq are risky for reformers because

- Over time their own political futures become
Jnereasingly tied to a negotiated settlement.
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‘0stensibly be conducted among all the major

So long as the ruling party retains control of
the state’s coercive institutions a collapse in
the negotiations means a return (o
authoritarian rule, But such a reversal would
be a victory for hardliners in the
government. As the costs of backing away
increase for reformers, so does their interest
in concluding a settlement,

Their interest in an agreement does not
preciude all other considerations, however.
Losing the initiative to the opposition could
result in the opposition replacing the
government, if it had the capacity, or civil
war, The government is thus still more
likely to reverse negotiations than to
capitulate to the opposition,

Initially, opposition moderates seem to have
time on their side. The government’s
decision to negotiate is a victory for the
opposition and it can be expected to
capitalise on the legitimacy and credibility
negotiation confers. At this stage, then, the
opposition will be fairly intractable,
engaging in inflammatory rhetoric to
mobilise social discontent, consolidate its
support base, and raisc the stakes.

The bargaining power of opposition
modcrates increases, however, only until
they become aware of the existence of a
Hobson’s choice on the horizon. If they
move toward a settlement they will be
attacked by radicals on their left flank who
will accuse them of selling out and begin
vying for their grassroots suppoit,

If, on the other hand, moderate opposition
leaders do not move toward a scttlement,
their mass base can be cxpecled to erode
anyway. If there is no perception of
progress, change or improvement, other
opposition [caders can be cxpected to
emerge and siphon off their support base.

The two sides reach the point of no return
when a retreat from negotiations would be
followed by a collapse of support which
would undermine the veto power of the
government or its primary negotiating
partner. At this point parties can be expected
to make concessions they previously
rejected in the interest of concluding a
settlement.

Once they have both confronted the costs of
failing to rcach a settlement, the

Opposition is
essential for
ensuring that
discontent can be
directed at
governments
rather than at the
democratic
system

Institutional
arrangements
that facilitate
opposition are
necessary
preconditions to
healthy political
debate

Oppasition will
find it difficult to
present an
alternative
platform if
involved in
executing the
policies of the

government’s structural advantage, deriving majority party
from its monopoly control of the state’s
coercive institutions, becomes decisive.
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Picture

Two-party
systems generate
more incentives
for strong
institutionalised
opposition

South Africa’s
political system
makes official
opposition to the
Government in
Parliament
virtually
impossible
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Both sides need to keep their constituencies
together so that they can sell the agreement
and marginalise more radical elites on their
respective flanks. And their opposite players
have an interest in allowing them to concede
in this way.

The government has vast resources of
tastitutionalised power at its command, the
opposition virtually none. The only solution
that allows them both to hold their fragile
constituencies is to share power.

The settlement

A negotiated transition from one political
system to another is better than a civil war, a
coup or governmental collapse into chaos,
because fewer people die. But it is not ideal.

For one thing, the process itself is rarely
democratic - it is negotiated secretly among
a small group of elites who usually lack an
electoral link (o any constituency. Secondly,
it tends to Jead to political systems that lack
opposition institutions and are thus not
themselves fully democratic.

South Africa’s 1993 Interim Constitution
mandates a Government of National Unity
in which every major player is expected to
participate, have seats in the Cabinet and be
bound by the doctrine of collective
responsibility.

20

The electoral law is a cornerstone of the new
system. The Interim Constitution replaces
the old single member ‘first past the post’
constituencies with list system propoitional
representation.

Two-party systems generate more incentives::
for strong institutionalised opposition

because the party that is not in power has an
interest in becoming a magnet for
anti-govermment sentiment, although its
potential to become an alternative
government is contingent on the extent and
distribution of its grassroots support,

If a proportional tepresentation system is to
behave like a two-party system, it must have
a combination of small and medivm sized
constituencies and high thresholds for
representation in parliament. The South
African system has neither.

Cabinel seats are also proportionately
distributed. Any party that holds at least 20
seats in the National Assembly is entitled to
a proportionate number of Cabinet
portfolios. The 27 member Cabinet has 18
ANC, six National Party and three Inkatha
Freedom Party members.

Any party that wins at least 80 seats in
Parliaraent - or each of the two largest
parties - is also entitled to appoint an
Executive Deputy President.
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vstemn-makes official o.pposition to the
ament in Parliament vu'tu'qﬂy

~<iible. Cabinet members will be

fuctant to give up the power, influence and
ronage that being in the Government
:des. And no potentially effective group
+s¢¢ outside the Government but inside
Liamient to oppose Government policy.

offective opposition to the Government
ot come from party competition,
other place to look for it is on the back
nches.

pwl' Eourof the Interim Constitution,
wever, provides that any Member of

iament who ceases to be a member of
air political party will also lose their seat.
arty leaders cain expel members from
 paities, backbenchers will have no
verage ol any kind to deal with their own
ity leaderships.

iplications
This is not a recipe for a viable democratic
order.

A democratic constitutional order is a public
good: it must be jointly supplied and no one
can'be excluded from it. That a public good
isnot well supplied through bilateral
negotiations will not surprise economists.

From the standpoint of a public good
analysis; negotiated transitions are not an
‘effective path to sustainable democracy. The
- parties-converge on a sub-optimal outcome
inresponse (o immediate incentives that
they face.

1t the analysis presented here is correct,
however, once the previous regime loses
.control of the means of coercion, a new
“teality subject to new constraints emerges. If
‘racoalition that has enough power to alter
the'system emerges in Parliament, as in
Poland in 1989, power sharing may begin to
. eyolve in morc democratic directions.

Although the Constitutional Assembly is
currently drafting a new Constitution,
interim political arrangements often last
long beyond their envisaged time frame, as
they have in West Germany, France,
‘Il'eland, [sracl and clsewhcere, because they
mvolve hard won compromiscs.

Lijphart notes that there seems to be a

‘general cxpectation’ among the principal
Players ‘that the final constitution will bear
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a strong resemblance to the interim
constitution.’

The spectre of revisiting the basic terms of
the constitution can seem too problematic
and potentially explosive. When
pre-democratic history has been
characterised by violence and warfare,
people may readily accept the notion that
opposition is too dangerous to allow and
that consensus will unify the country and
bring peacc.

Angell describes the evolution of consensus
in Chile:

“What was originally a tactical
agreement amongst the parties...soon
became a strategy, but has now become
a dominant ideology.”

In South Africa, too, the Government of
National Unity has an emotional resonance
that speaks to healing the racist divisions of
apartheid.

Lijphart celebrates the new institutions as
‘just about the best that could have been
designed’, urging that they be replicated in
the final constitution. But this is
wrongheaded advice. Those who care about
democracy in South Africa must remember
that constitutional arrangements are tested
during times of crisis, not during political
honeymoons.

Alternatives

Unless institutions are put in place that can
give dissatisfaction and opposition
meaningful institutional expression, it seems
reasonable to assume that as the
Government of National Unily begins to
lose popularity, it will be the democratic
constitutional scttlement, and not the
Government, that will become vulnerable to
separatist and anti-democratic forces.

The Government of National Unity also
includes at least one party, the Inkatha
Freedom Party (IFP), whose own strategic
position might be buoyed by the failurc of
the Government,

The IFP may be playing an oppositional role
but its function is not institutionalised,
jeopardising the political system, not just the
fortunes of the ANC.

The ANC should push hard in constitutional
ncgotiations to diminish the power sharing

If party leaders
can expel
members,
backbenchers
have no leverage
to deal with their
own party
leaderships

Negotiated
transitions are not
an effective path
to sustainable
democtacy

Interim political
arrangements
often last long
beyond their
envisaged time
frame
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The ANC should
push hard to
diminish the
power sharing
dimensions of the
Constitution

Divergent political
forces cannot be
held together
artificially:
attempls to do so
will likely destroy
the mechanisms
intended to do the
holding

International
investors may
sense from the

dimeasions of the Constitution, but not in
ways that stifle the organised and effective
expression of opposition to their policies.

In return for a more majoritarian system,
ANC leaders should be prepared to give up
the parliamentary rules that tie backbenchers
to party leadership. This will mean coping
with more fractious backbenchers. Without
this clause, the ANC umbrella could break
into several smaller parties.

The strains of governing have already
brought latent divisions within the liberation
movement - essentially a broad group united
principally by their shared opposition to
apartheid - to the fore.

Most other liberation movements that have
come to power have fragmented in time.
Indeed, it Rae is right that proportional
representation with a combination of low
thresholds and large constituencies
promotes party fragmentation, this outcome
is all the more likely in South Africa, where
there are both.

Bearing this in mind, the National Party
(NP) shouid be prepared to trade entrenched
power sharing for the rules that permit the
ANC leadership to hold its party together
artificially.

The NP should also be less myopic, looking
not only at the present distribution of partics
and the next election, but also at South
Africa’s underlying political dynamics.
They need to understand that the way to step
over a crevasse s not to tiptoe to the middle
of it.

Divergent political forces cannot be held
together artificially: attempts to do so will
likely destroy the mechanisms intended to
do the holding.

The NP would do better to worry less about
worthless paper guarantees, see
institutionalised unpredictability as an
opportunity and focus on building new
non-white grassroots constituencies so that
they will be better placed to take advantage
of a fluid and unpredictable future.

Government's
inability to act that | Opening local offices in Soweto and
real politics has working on people’s rent problems will do
yet to begin more for their electoral prospects in 1999
and beyond than insisting on power sharing
now.
CELiEnt, vl 22

Shaky democracy

That the power sharing agreement :
embedded in the Interim Constitution is so .
extreme may turn out to be an advantage in',
revealing that this forced and incompatibie
coalition does not provide a viable basis fo
democracy, or development, in the longer
term,

International investors and hedge fund
managers, who have so far avoided major:
investinent in South Africa, may sense fro
the Government of National Unity’s :
inability to act that real politics has yet to -
begin. :

Both the New South Africa Fund and the .
Southern Africa Fund have becn trading at
substantial discounts since May 1994,

The failure of the much anticipated intlow
of foreign capital and investment to

materialise will probably cause the 2
Governtent’s popularity to decline sooner’
rather than later. :

Another indication of the unworkability of
the system became clear as early as July
1994. Then Finance Minister Derek Keyes -
resigned and President Mandela replaced
him with a political independent, Chris
Liebenberg,

In order to achieve this without upsetting the:
power sharing formula for the distribution o
Cabinet portfolios, it was necessary for
Parliament to amend the constitution and for
Mandela to give the NP an additional
cabinet portfolio.

Perhaps this was an early indication that
there is no alternative to refashioning the
system. The difficulties of governing by
constitutional amendment should become
manifest. Hopetully, when this occurs both
the will and the capacity will be found in the -
Constitutional Assembly to create a more
workable and democratic system. EA

* This is a summary of an article, ‘South African
Democracy and the Permanent Constitution: Why the
Interim Setllement is a Bad Model for the Future’,
torthcoming in Politics and Society in September 1995.
For a copy of the full atticle, please write to lan Shapiro,
Department of Political Science, Yale University, PO Box
208301, New Haven, Connecticut 06520-8301, or e-mail
fanshap@minerva.cis.yale.edu.
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fea of building a single pation
mong all South Africans has been
oted since almost the beginning of

the unbanning of the African National
ANC) and other organisations of
ion movement in February 1990,
icularly as the country appr oached
democratic elections in April 1994,

a gained greater popular appeal and
cepted across much of the
spectrum.

nation building has long been a
ANC and its allies, it has

been put forward as a worthy goal
er parties, the media, sections of
d busincss and others.

' nation building as an important

the new South African state were
nent in the months preceding and
ately after the elections. The
struction and Development

mme (RDP) has nation building as
ts six basic principles. The concert at
plesldentlal inauguration in May 1994
eld under the slogan: ‘One nalion,
cultures’.

te growing support for nation building,
eryone has approved of the idea.

1e people - for example Johan De;;.,enacn
-Penny Enslin - have begun to take issuc
ith it as a worthy goal for South Africa,
caution us against adopting it as a

ir arguments will be examined later.
tlet us examine the motives of those
Promoting nation building,
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By John Pampallis
Education Policy Unit, University of Natal

country together.

Why nation building?

Why has nation building been proposed as a
project for the new South Africa? In other
words, why would anyone want to build a
nation in South Aftica?

Let us start with the ANC and its allics. The
ANC has a long history of secing a single
nation as the ideal for South Africa. Since its
inception in 1912, the ANC has generally
espoused an inclusive nationalism in
opposition to an exclusive racist, white
nationalism - and later also in opposition to
an exclusive black nationalism.

One of the ANC’s main aims was to unite
Africans of different ethnic groups and
regions so they could struggle together to
achieve full citizenship rights - particularly
franchise rights - for all South Africans. Its
aim, in other words, was always to create a
single South African nation, even though at
the time the organisation consisted only of
Africans.

A counter trend, Africanism - which
expressed an exclusive African nationalism
- emerged in the ANC in the 1940s and
1950s. By 1959 it had been defeated by the
inclusive, non-racial nationalism that it
opposed. Its remaining adherents quit the
ANC in 1959 to form the Pan Africanist
Congress under the banner of Africanism.

In 1961 the ANC’s ally, the South African
Communist Party (SACP), adopted a
programme espousing the theory of
‘colonialism of a special type’, which was
later accepted by the ANC. This concept

Lt

there are dangers inherent in it, nation building can provide a framework in which South Africa
swards the socio-economic development of all within a stable democratic order. Crucially, it
o;pfov1de a new national identity and the cement to hold our fragmented and confiict ridden

Calls for nation
building were
prominent in the
months
preceding and
immediately after
the election

The RDP has
nation building as
one of its six
basic principles

Despite growing
support for nation
building, not
everyone has

asserted that the South Africa state was approved of the
essentially colonial, with both the colonisers fdea
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The ANC
believes nation
building is
essential to
create unity,
reconcile former
antagonists and
promote
development

The ANC has,
like most
governing
parties, an
interest in
promoting unily
under its own
hegemony

The white
business
community and
parties that
represent it tend
lo see nation

and the colonised occupying the same
territory.

Although proponents of the theory have
differed on whether it implied that there
were actually two nations in South Africa, it
is unlikely that any significant segment of
the ANC led alliance would disagree with
Joe Slovo’s formulation that:

“Forging one sovereign nation is an
integral part of the objectives of the
national democratic revolution.” (Slovo,
1988)

Although the ANC’s inclusive nationalism
predates the coming to power of the
National Party, there is no doubt that the
desire to forge a single South African nation
was fuelled by the divisive policies of
apartheid, which sought not only to divide
blacks from whites but also to divide blacks
on ethnic lines in order to oppress and
control them more easily.

The spiral of violence which gripped the
country -especially between 1990 and the
1994 elections - has made nation building
even more urgent for the ANC, which
believes it is essential to create unity, save
the country from tearing itselfl apart,
reconcile former antagonists and promote
development.

In addition {o this, of course, as the largest
party in the government, the ANC has, like
most governing parties, an interest in
proraoting unity under its own hegemony.
Such unity will strengthen the party’s power
and enable it to dominate the definition of
national goals.

Other supporiers

Other groupings have various reasons -
some coinciding with the ANC’s - for
supporting the nation building project,
although each may wish to define it
differently, with different emphases,
depending on its interests.

The white business community and the
parties that represent it, including the
National Party and the Democratic Party,
tend to see nation building in the new
circumstances as helping to create the social

building as | Stability without which economic growth is
helping to create | Mt possible.
social stability The social programmes proposed by the
RDP - an esseatial element in nation
VLG YRERTE 24

building - are also seen as providing
business opportunities and a social basis fop:
combating crime. :

The propextied classes expect the
Government to anite the populace and to use
the ideology of nationhood to persuade less
privileged sectors to cooperate in creating ‘an
atmosphere conducive to stability and
private sector econonic activity.

John Patten, liberal editor of the Natal
Mercury, reflected this attitude in the '
newspaper on July 29, 1994, when he chided -
ANC leaders in governinent for not being. ..
tougher in dealing with strikers and people
who refused to repay home loans. This, he
wrole, was necessary ‘to break the culture of |
resistance in the cause of nation building’.

Expressions of support for nation building
have also appeared in the academic
community.,

For example, in 1992 the Human Sciences
Rescarch Council decided to contribute to
the process of democratic nation building
and the creation of a cultare of tolerance
through the publication of a book by
Rhoodic and Liebenberg.

The book is a compilation of atticles by
local and some foreign writers, most of
whom express qualified support for the
concept of nation building in South Africa.

In their preface, the editors differentiate
between democratic and undemocratic
nation building. They equale the latter, at
least in plural societies, with state
intolerance of ethno-cultural, linguistic and
religious differences among different
population groups.

They stress that, in their view, democratic
nation building in South Africa will only
succeed with a ‘culture of reconciliation,
democratic decision making and historically
based loyalty as well as social order,
political stability and economic prosperity’,
and if South Africans ‘put a brake on the
spiral of unrealistic expectations...among the
black South African communities’.

They support a nation building project,
stating that national unity ‘appears (o be the
most rewarding investment in the prevention
of revolutionary conflict, as well as the most
effective way of stemming any back sliding
into apartheid or other authoritarian
systems’,
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a n Degenaar (199 I) gi\(es a detailed apd
ren-insightful analysis of the concept of a
5. In the course of the analysis h‘e
nguishes between two types of nation,

1 he calls ‘nation one’ and “nation two’.

formeris an ethnic nation ‘based on the
rience of culture and power’. The latter
statenation’, which Degenaar says
¢ t6*a multi-cultural situation in which
ation is constituted by a common
alty fo-d transcendent tactor - .
rgeendent with regard to a particular
g{ﬁiﬁé calture’. The transcendent factor

uld be:

Arrassumed common culture which
ranscends competing ethnic cultures.

Asuniversal culture of modernisation.

~Asocialist culture based on a classiess
saciety.

. A'democratic culture based on loyalty to
ademocratic state which can form the
basis of nationhood.

n-assessing these different concepts of the
ation; Degenaar rejects the concept of
nationone’ which be says is, among other
hings, primordialist, exclusivist, incapable
of accommodating cultures other than the
dominant one, dwarfs the individual and
militates against constitutional thinking
which places checks and balances on state
nower”,

Astegards ‘nation two’, he examines and
“rejects-each of its four forms in turn: the

- first three for various reasons which entail a
‘fack of accommaodation of non-dominant,
“Communal cultures and the fourth - to which
1 he displays some sympathy - because:

“When this entails a culture of pluralist
democracy the question that can be
raised is whether the concept of nation
is:in any way the appropriate concept to
use this connection.” (Degenaar 1991)

In other words, he likes the idea but thinks
- thata society built on such thinking should
“:notbe called a nation.

' Thﬁf cancept of a nation is a 19th Century
notion which is no longer appropriate and
¢annot accommodate the freedom of
Communal cultures or individuals.

INDICATOR SA Vol 12 No 3 Winter 1995

Instead of engaging itself in nation building,
Degenaar believes that South Africa should
concentrate on building a democratic society
based on a negotiated constitution and
respect for communal cultures.

Enslin, on the other hand, points to some of
the dangers of nationalism, including its
frequent association with militarism and the
role it has played in the subordination of
women, While she conccdes that
nationalism ‘serves a purpose in liberation
struggles’, she says that it ‘offers little
thereafter’.

Nationalism, according to Enslin, is
antithetical to the goals of education because
it inhibits the growth of the individual
autonomy of students by encouraging them
to believe nationalist myths - which Enslin
sees as essential to nationalism - irrespective
of whether they are true or nol.

This undermines the individual’s ability to
think critically and independently, thus
limiting his or her democratic participation
in society. Enslin, like Degenaar, belicves
South Africa should concentrate on building
democracy rather than on building a nation,

This article argues against dismissing the
whole nation building project. It argues that,
while there are indeed dangers inherent in
nation building, creating a South African
nation does not contradict the goals of
democracy: indecd, nation building is a tool
for advancing the process of
democratisation, and is itself dependent on
democratisation and the creation of a more
cquitable society,

In addition - crucially - nation building can
provide the cement which would hold our
couniry together, overcoming the
fragmentation of its people and the violence
which, at the best of times, simmers just
below the surface.

The process

A major weakness in the arguments of both
Degenaar and Enslin is that they conceive of
nation building as a process of ideological
construction.

But the process of nation building which
aims fo create unity and common loyalties
in a country with South Africa’s divisions
and inequalities, while obviously having
idcological aspects, is largely one of
creating unity by bringing about greater

Degenaar
believes South
Africa should
concentrate on
building a
democratic
society based on
a negotiated
constitution and
respect for
communal
culfures

Enslin points to
some of the
dangers of
hationalism,
including its
association with
militarism and the
subordination of
womern

But crealing a
South African
nation does not
contradict the
goals of
democracy
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Nation building
as conceived in
the RDP requires
democracy in
order to succeed

Nation building
embodies two
concepts of
democracy: the
participation of all
citizens in
governing their
lives and the
creation of unity
through equity

Nationalism, far
from always
being a shackle
on democracy,
has often been
associated with
democratic and
anti-colonial
struggles

equality in the material conditions of its
citizens,

In other words, South Africa should become
a nation not only through everyone having
common Joyalties or enjoying the right to
vote, but by improving the living standards
and opportunities of those who were
formally deprived and thus closing the gap
between rich and poor and between white
and black.

As Dumisani Makhaye, now an ANC
member of the KwaZulu-Natal provincial
legislature, writes, the solution to
overcoming the divisions in South African
society:

“..lies in the fundamental changes in
the conditions of life for the majority of
South Africans...to engender a ‘united’
national consciousness reflecting South
African values across the line, there
must be at least a visible attemp!t at
bridging the gap of standards of living
between whites and Africans...

“Nothing is more capable of
destabilising South Africa more than the
continued African poverty, especially
after they have achieved political
liberty.” (‘Bridge the Living Standards
Gap’, Natal Mercury, July 14, 1994)

Nations and democracy

The idea that South Africa should
concentrate on building democracy instead
of trying to build a nation sets up a false
dichotomy. Far from being opposed to
democracy, nation building as conceived,
for example, in the RDP, requires
democracy in order to succeed. Without
democracy there can be no building of an
inclusive South African nation.

Indeed, in order to contribute to successful
nation building, democracy has to go
beyond the establishment of the bare bones
ot liberal constitutional democracy, and
must seek (o extend democratic rights
beyond the sphere of the purely political to
the social, and to some extent to the
economic sphere,

The argument that we should concentrate on
democracy, advanced as it is in a context
where notions of political liberal democracy
have hegemony - that {s, where democracy
is generally understood to refer exclusively
to the political sphere - could lead us away
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from the idea that democratic rights should
extend beyond the political (Wood 1994)

The concept of nation building being

proposed for South Africa by the RDP, o
the other hand, demands that peoples’ ba
needs are met and that they are involved in
the process of secing to it that they are met;

Nation building is thus a notion that
embodies two different concepts of _
democracy: the participation of all citizens
in governing their lives and the creation of
unity through greater equity. It is in this way
that a South African nation is to be built -
not through the imposition or creation of
some common culture or ideology.

Other objections to the idea of nation
building include arguments that nations are
militaristic, jingoistic, sexist or, as Degena
puts it, because:

“Lthe myth of the nation...absolutises
the sovereignty of the people and
submerges the individual citizen in the
romanticism of a collective
personality.” (Degenaar 1991)

While agreeing that nations can be all these.
things one cannot accept that they must
necessatily be so. Nationalism exists or has-
existed in societics with a wide variety of
social systems, from fascism to liberalism = °
and social democracy. And in these societies
the nation has been constituted differently al
different times. The uationalisims of
Bismark, Hitler and Helmut Kohl, for
example, are quite different to one another.

Nationalism, far from always being a
shackle on democracy, as Degenaar implies,
has often been associated with democratic
and anti-colonial struggles. The nation state .
has often provided the framework in which
democratic rights have becn expanded.

The modein concept of a nation, as
Degenaar indeed points out, was born in
opposition to absolutism, It was born in the
French Revolution out of a desire to assert
popular authority against the tyranny of the
absolute monarchy. And although
nationalism has often been used by
anti-democratic forces, there are also many
examples of popular democratic rights being
extended within the framework of the nation
state,

The newly born United States, for example,
proclaimed itself a democracy, but tens of
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sands of people continued to live in
attel:slavery for nearly a century.

any European nations, the working
ss-did not win the vote until the late 19th
-early 20th Centuries, and then it was only

‘the franchise only in this century.

¢ the course of the 20th Century

ing fair election procedures, curbing
tion and other abuses of power by
iaus, freedom of information acts and
Jegislation, and measures to secure the
of trade unions have all extended the
s.of democracy.

te:has, of course, been backsliding, and

racy may still be far from perfect

iere. But the point is that all these

ies consider themselves to be nations

is has not visibly prevented the

hrof democracy thus far, Nor is there

ason for belicving that it will prevent
the foresceable future, in South Africa

orelsewhere.

ations and Africa

e proposal to build 4 nation in South

ca is not unique on this contincnt.

o building in Africa, far from being of
th Century origin, is very much a product
of the mid-20th Century.

s.associated above all with the gathering
gether of anti-colonial forces for the
purpose of winning freedom and the
construction of new nations within the
orders bequeathed by colonialism. ‘One
Zambia, One Nation’, ‘One Namibia, One
Nation’, and ‘Uhuru na Umoja’ (Freedom
d Unity) became typical national slogans
m independent Africa.

ere is a tendency among some in South
Africa to dismiss all African experience as
having been negative. But we should resist
the notion that nation building should be
dismissed as another failed African effort,

In many countrics with widely divergent
ethnic populations a common national
loyalty has been created and ethnic strife
“-avaided despite serious socio-economic

- problems. This has been the result of
concerted efforts in these countries to avoid
- domination of one ethnic grouping over

~.» others, Inter-ethnic conflict has generally
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males: Women in virtually every country

acratic rule has been extended forther as
ali-of popular pressure. Measures aimed

occurred in countries where such efforts
have not been made or have, for one reason
or another, bech unsuccessful.

Nations and power

The question does remain, though: does
nationalism not necessarily lead to the
domination of some by others? Do [forces
leading the nation not necessarily exercise
power on behalf of, and at the expense of,
subordinate classes? This is an argument put
forward not only by latter day liberal
thinkers like Degenaar and Enslin bu( also,
paradoxically, by orthodox Marxist theory.

Early Marxism, developed as it was in 19th
Century European conditions, saw
nationalism as an ideology of the
bourgeoisie which, in its position as the
ruling class, used nationalism to convince
the subordinate classes that they had a stake
in maintaining national sovereignty and
defending national interests.

These national interests were, of course,
defined by those who had the power to
speak and decide on behalf of the nation:
that is, the capitalist ruling class. Thus,
many Marxists have argued that nationalism
- and presumably nation building - is
inimical to the interests of the working class,

There are many
examples of
popular
democralic rights
being extended
within the
frameworik of the
nation stale

In many African
counities with
widely divergent
ethnic groups,
common loyalty
has been created
and ethnic strife

But this argument holds good only when the avoided despite
capitalist class ].ms‘ the unqontested right to Socio-economic
speak on behalf of the nation, a roblems
circumstance which does not apply in South P
Africa today.
Although the capitalist system is well
entrenched and the corporate sector is
beginning to grow in legitimacy throngh the
absorption of a black component, no class in
South Atrica is in a position to rule alone,
and big business must have allies, Its allies
include the middle class, but it is insufficient
to create a stable ruling coalition: the middle
class is not big enough, and the African
middle class in particular is still very small.
. So any ruling coalition needs to include ﬁmy !.;;gmg cads 10
powerful elements of the subordinate classcs coaltion
as an integral component - at least until the include powertul
corporate sector and its middle class allies elements of the
are sufficiently strong, in particular through subordinate
the growth of their black membership - to classes as an
rule alone. integral
component
The working class and other sections of the
poor and oppressed, however, will not give
their support to any coalition without
07 AOLOVGE Lllelve




We.do'heed to
" récognise the
" potential- dangers
- of natior building
and nationafism
“and try to avoid
it them

We need to build
a democtratic
nation in which alf
people have a
common foyalty,
enjoy democralic
rights and basic
material comforts

demanding a price, Their strength lies in
their organised formations - especially the
trade unions, civics, the SACP and the left
wings of ANC structures and ANC caucuses
in Parliament and the provincial legislatures.

The fact that the support of the organisations
of the working class and the poor are
indispensable to the rest of the ruling
coalition, provides a basis for democratic
nation building. These organisations should
be able to struggle within the nation

building framework to gain benefits for their
constituencies.

They will also be in a position to epsure that
democracy is deepened and extended from
the political sphere into the economic and
social spheres, At the same time the
tdcology of the new nation can help to both
strengthen their legitimate demands - on the
grounds that the nation must benefit alt of its
members, and especially the most needy
-and provide a glue of soctal cohesion,

It the working class and the poor can
strengthen their position sufficiently, they
will ensure that they will be able (o pursue
thewr interests in the longer term, either in
coalition with other class forces ot
independently.

Conclusion

South Africa should not avoid nation
building. Nation building can provide a
framework within which South Africa can
work towards the socio-economic
development of all within a stable
democratic order.

We do need to recognise the potential
dangers of nation building and nationalism
and try to avoid them. We as South Africans
should at this stage be asking ourselves what
kind of nation we wish to build.
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We need to develop a nation based on the
notion of ‘one nation, many cultures’ in
which communal - and indeed class -
coltures can flourish alongside the
development and growth of a common
South African culture, and in which
individuals and groups maintain their ethpie
identities quite comfortably without
sacrificing their national identity.

In building a democratic nation we must
avoid the pitfalls some nattons have fallen
into and which Enslin warns us of. We negg;
to concentrate on building a democratic
nation in which all people have not only 2
conumnon loyalty, but one in which they afl*
enjoy democratic rights and in which the
socio-cconomic system meets their basic
material needs.

This democratic nation should avoid the ‘wiy;
country, right or wrong’ mentality which
spawns national chauvinism, xenophobia
and militartsm. Such a nation can help heal
the wounds of our conflict riven past and to
give a sense of commonality, a new national
identity which can bind us together while
allowing other, differentiated levels of
identity to exist. A
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Nhere are four major policy
mperatives facing the new South
Africa in its efforts to deal with
mbicans in the country, and with the
of southern African migration more
ally.

ontinucd presence of large

unbican populations along South

a’s rural border areas - particularly the
mer Gazankulu and KaNgwane

lands - often linked with Mozambicans
irban centres, challenges the

ventional distinction between illegal
nigrants and refugees.

Is0 raises questions about the strategy to
adopted by the Reconstruction and
velopment Programme (RDP) in those
reas, dares the Government to give content
nd meaning to its stated commitment (o
egional development, and highlights
onflicts between the logic of international
aw as practised by governments and the
ogic of survival as practised by refugees.

‘Policy challenge one

he situation of Mozambicans at the
“moment is critical. Official attitudes arc in a
state of rapid flux and a vacuum has resulted
“in which uncertainty, doubt and fear are
quick to develop, to the detriment of all.

Forming by far the largest proportion of

illegal immigrants, Mozambicans have been
the object of twa major policy thrusts: the
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United Nations High Commision for
Refugees (UNHCR) Voluntary Repatriation
Programme, and an cver mote active policy
of forcible deportation by the South African
Police Services.

Both policies arc failures in terms of the
objectives they set themselves. In its one
year of operation the Voluntary Repatriation
Programme dealt with just over 10% of the
250 000 case load it originally planned for,
while deportation is openly reported as a
futile exercise by those responsible [or
implementing it as most deportees return
within a few days of being dumped at the
border,

In numerical terms deportation is far more
significant than voluntary repatriation: the
61 345 people deported in 1991 had risen to
more than 90 000 people by 1994, of whom
around 70 000 were Mozambicans. By
contrast, the UNHCR’s Programme only
repatriated 31 074 in its 12 months of full
operation from April 1994 to March 1995.

In financial terms deportation is also far
more significant, costing R220 million in
1994 alone compared with R20 million for
the one year Programme.

The most important point to make is that
more than 90% of expenditure, under
present policy strategies, is recurrent
expenditure: forcible deportalion alone
could cost the country close to R1 billion in
the next four years.

iens Aboar)
Mozambicans in the New South Africa

By Chris Dolan
University of the Witwatersrand

ontinued presence of large numbers of Mozambicans in South Africa poses very complex
challenges to the Government. It also serves as a test case for the country’s approaches io
b)‘aﬁon and refugee flows - and particularly whether they will be consistent with promoting a
culture of human rights. :

The situation of
Mozambicans at
the moment is
critical

Repatriation and
deportation
policies have
failed in terms of
the objectives
they set
themselves

29 EUELKILAN FREN



Policies failed
because the
conventional

distinction
between illegal
immigrants and
refugees does
not describe
what people are
doing

The distinction
between rural
refugees and

urban iflegal
immigrants is
arbitrary and
inhumane

The second
major policy
decision is
whether or not to
accommaodate
‘ifegals’ in the
RDP

The obvious challenge to the new South
Africa is to question why both policies
fatled. One component of the answer lies in
an examination of whether the conventional
distinction between illegal immigrants and
refugees accurately describes what people
on the ground are doing,

1 would suggest it does not, and as such is

almost bound to produce ineffective policies.

The internationally common attempt to
distinguish between ‘real’ - political -
refugees and ‘fake’ refugees - cconomic
migrants who try to pass for refugees - has
been given a particularly shaip edge in
South Africa, with Mozambicans found in
rural areas defined as refugees and those

found in urban areas defined as illegal aliens.

The targeting of policics of voluntary
repatriation from rural areas, and forcible
deportation from urban areas, has followed
and thereby entrenched the categorisation.

The information campaign aimed at
encouraging Mozambicans to take up
assistance offered through voluntary
repatriation appears (o have been targeted at
rural areas only. While people living in the
rural areas were at least aware of the
Programme, most Mozambicans we
interviewed in Gauteng in February and
Mauch this year had never heard of it.

By conirast, although there have been
incidents in eastern areas of the country, the
vast majority of arrests lcading to forcible
deportation have been made in metropolitan
areas. We have yet to interview a
Mozambican in Soweto who has not cither
been arrested or has witnessed the aryest and
deportation of fellow Mozambicans.

The distinction between rural refugees and
urban illegal immigrants is arbitrary and
inhumane as the two groups, although
geographically separate, are in fact closely
linked into shared households and are only
spatially divided as a result of migrant
labour.

At least 100 000 of the 350 000
Mozambicans who arrived as refugees in the
border areas during the 1980s and early
1990s have subsequently entered the
migrant labour system as the only means of
guaranteeing their households’ survival.

This assertion can be made with a large
measure of confidence for two reasons.
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Firstly, survey work has shown that the
demographic profile of the Mozambican
refugee community is virutally identical to =
that of the local population in terms of hoth
labour migration and the distribution of
men, women and children.

Secondly, it is obvious if one considers the -
history of the refugee situation in South =
Africa. Tolerated in certain economically

marginal arcas but denied formal refugee -
status by the government during the 1980s,
Mozambican refugees were by and large
deptived of the material assitance from

international sources which formal ,
recognition generally brings - with the resul
that they had no alternative but to seek work
in urban areas and on white farms.

Policy challenge two

Should the RDP accommodate
Mozambicans or not?

Now that voluntary repatriation is over and-
even Mozambicans living in rural areas arc
set to lose their temporary refugee status, the
second major policy decision facing South
Africa is whether or not to accommodate
‘illegals’ in the RDP.

Minister of Home Affairs, Mangosuthu
Buthelezi reflected a popular sentiment
when he stated in his introductory speech to
the National Assembly in August 1994:

“Ifwe as South Africans are going to
compete for scarce resources with
millions of aliens who are pouring into
South Africa, then we can bid goodbye
to our Reconstruction and Development
Programme.”

Despite the sornewhat overblown rhetoric
there are areas where competition for
resources is a real issue,

We calculate, on the basis of a careful
examination of Roman Catholic Church
food distribution figures and our own data,
that some 320 000 Mozambicaus are still
based in South Africa’s former homeland
areas along the eastern border,

In rural areas, such as the Mhala district of
former Gazankulu, Mozambicans constitute
a fifth of the total population. Although
there are many instances of Mozambicans
living in the same households as locals, in
general they form a very distinct, exploited
and vulnerable sub-group relative to their
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J['hosts, who are themselves poverty
cken in the wider South African context.

‘mapping of more than 8 000 local
1gee households in Mhala, in the
gilanga Tribal Authority, shows that

{& half the Mozambicans are

ntiated into five settlements, the other
¢ in ghetto like areas at the edges of
settlements.

¢ommonly provide a source of cheap
¢ to local villagers who engage them
menial tasks such as cleaning and

ating lields. This has developed to the
vtent that if one local asks another to do a
enial task for them that person is likely to
inga indzi endli Mupoti’, which

slates into ‘don’t treat me like a
zambican’.

overty of Mozambicans relative to
r hosts has been demonstrated in a
mber of Jocally conducted surveys.

r-example, a National Encrgy Council
rvey in six settlements in Mhala in 1992
found that the mean monthly household
icome of Welverdiend Refugee settlement
as R253, compared to R384 in the poorest
f the local scttlements and R724 in the
ealthicst settlements investigaled,

ercentage of income earners who were
ligrants - 70% - the migrants had mean
comes of R147 a month compared to
241 and R331 in the other two villages.

These sharp income differentials resulted in
incomes per household member of only R33
- amonth in refugee househaolds compared to
7 “R52 in the poorer local households and
““R114 in the better off ones.

They are also reflected in significantly
Zdifferent expenditure patterns and

- ownership of assets: refugee houscholds

< reported eating meat once a month
“compared to two to three times a week in

- local households. Refugees had also failed

- to rebuild their livestock, reporting that they
© had no cattle, no goats and lcss than one

- chicken per household.

- This is highly significant in a rural
population in which caltle ownership is a
key measure of wealth - households in
neighbouring Welverdiend reported a mean
of 6,5 head of cattle, 3,5 goats and more
than five chickens per household.
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h_fle the refugce settlement had the highest

These findings are reinforced by an
cnvironmental health survey conducted in
the Jongilanga area in 1993. The survey
found that the median distance walked to
collect water was four times as great for
refugee households as for local households,
that all refugee households still use wood to
cook compared to about 86% of local
households, and that less than a quarter of
refugee households had their own toilet
compared to more than half of local
households.

Clearly in this area the presence of large
refugee settlements poses particular
challenges to the RDP.

Should local RDP committees represent the
interests of Mozambicans as well as those of
locals? If not, will this result in an ever more
sharply disadvantaged under class with
resultant social problems? If they do, will it
be a signal to the Government that
Mozambicans should be formally
assimilated?

Policy challenge three

It is ironic that almost in the same breath as
we hear about the need to repatriate
Mozambicans to their areas of origin we
also hear about initiatives sponsored by the
South African and the Mozambican
governments through which the land
Mozambicans arc supposed (o yeturn to will
become unavailable for resettlement.

The Norwegian Refugee Council reports
that the Ministry of Agriculture in
Mozambique is giving serious consideration
to requests for hunting concessions to large
businesses in the very arcas most of the
refugees hail from.

[ was told by a Ministry ofticial in May this
year that once such concessions arc granted
future returnees to those areas will likely be
unable to access their land.

A more highly publicised initiative has been
that of the Transvaal and Orange Frec State
Agricultural Unions, led by Freedom Front
leader Constand Viljoen, to re-settle white
South African farmers in Mozambique, with

Some 320 000
Mozambicans
are stitf based in
South Africa’s
former homeland
areas along the
eastern border

They form a very
distinct, exploited
and vuinerable
sub-group

The land
Mozambicans
are supposed to
return to will

Gaza and Maputo provinces (wo of the becomf ble for
favoured destinations, unavaliaoie 1o
resettlemnent
It is abundantly clear that slow repatriation
should not be taken as carte blanche for
giving away the land people eventually
intend to return to; for most Mozambicans
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Itis inhumane to
push people
back with one
hand, while
taking away their
only economic
opportunity with
the other

The present
Government
cannot afford to
adopt policies
which promote
South African
rights at the
expense of
human rights

* This articie is based on
a presentation given

to the Centre for
Policy Studies
workshop on

Southetn African
Migration: Domestic
and Regional Policy
Implications, on April
10, 1995,

residing in South Africa the only hope of
survival if they return lies in subsistence
Farming - indeed, most were subsistence
farmers before their flight to South Africa.

[t is both nonsensical and inhumane to push
people back with one hand, while taking
away their only economic opportunity with
the other, particularly if one considers the
logic behind ‘slow’ repatriation.

Policy challenge four

While the reluctance of Mozambicans to
respond to the Voluntary Repatriation
Programme may indicate that most do not
wish to return, this is questionable.

While the reductive logic of international
refugee law assumes that once the original
cause of flight has been removed the refugee
can instantly return home, the necessarily
more complex logic of survival may prompt
refugees to adopt a ‘wait and see’ attitude.

If one considers events in Mozambique and
South Africa in the last three years, one can
see grounds for such a strategy.

In late 1992 the rebel Renamo and ruling
Frelimo movements in Mozambique signed
a peace accord. In early 1993 the drought
broke, and in September that year the
UNHCR signed an agrecment with South
Africa recognising Mozambicans in border
areas as refugees.

Only scven months later, in April 1994, the
Voluntary Repatriation Programme began,
coinciding with South Africa’s first
democratic elections and well before the
Mozambican elections. The Programime
closed in March 1995, only six months after
elections - scarcely time 10 demonstrate that
Mozambique had achieved stability.

Against this medley of events, in which
incentives and disincentives to go home or
stay are mixed in equal measure, it is
somewhat naive to imagine that whole
households - many of whom have been
settled here for up to 10 years - will take the
highest risk option: to go straight back,
particularly as going back has to fit into
agricultural seasons if returnees are to have
a reasonable chance of surviving.

A logical survival strategy would be to
return gradually in an attempt to minimise
risks and optimise opportunities on both
sides of the border.
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Even discounting individual and househgl;
motivations, it is clear that the areas from”
which most Mozambicans originate could
not support their sudden return. And if the
are forced back the economic situation the
will almost certainly drive them back o
South Africa very quickly.

Conclusion

I 'have briefly demonstrated that the
continued presence of large numbers of
Mozambicans in South Aftrica poses very:
complex specific challenges to people who:
feel they should return to Mozambique.:

But it also serves as a test case for the new:
South Africa’s approaches to in-migration:;
and refugee flows, and particularly whethey
the approaches will be consistent with
promoting a culture of human rights.

South Africa, as the richest country in the
region, will always find it difficult to slot
foreigners into the categories of refugee and
illegal immigrant. In the case of :
Mozambicans is probably unwise to try to. -
do so.

While the claims that ‘millions of aliens™ are
flooding into the country are exaggerated;.
the case of Mozanbicans prompts us 1o
think in 2 more regional manner than many
are perhaps accustomed to.

Regional development initiatives should be
informed by a rcasonably coherent vision
which allows critical scrutiny of ad hoc and
opportunistic approaches such as resettling
white tarmers in Mozambique to make land
distribution in South Africa a bit easier.

South Africa needs to think boldly and
pro-actively about its commitment to the
region, rather than reacting to the initiatives
of minority interest groups. It is legitimate
to do this from a position of enlightened self
interest.

For example, expenditure on deportation
could be more usefully deployed in creating
employment opportunities in the countries
‘aliens’ come from. There is little doubt that
many would seize the opportunities thus
created to return home.,

There is also little doubt that the present
Government, born out of a major human
rights struggle, cannot afford to adopt
policies which promote South African rights
at the expense of human rights. {P4&
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he 1988/89 South African Yearbook
estimated that there were 1,2 million
illegal black immigrants living in

th' Africa. The 1989/90 Yearbook

peated the figure but with the rider

ossibly more’. In 1991 the figure was
timated at two million, in 1992 at 2,5
illion, in 1993 at three million and in 1994
‘high as five million.

1¢ South African Police Services (Saps)

t the number of ‘illegals’ presently in

uth Africa at between two and 3,5 million
% to 8% of the total population - which
most observers believe is & conservative
estimate.

Other figures bandicd about range from five
to eight miflion. It has been estimated that
one out of every five squatters in Gauteng is
illegal immigrant.

In'a December (994 Human Sciences
Research Council Omnibus Survey - a door
to door survey of 2 250 people - the Centre
for Socio-Political Analysis asked about the
presence of non-South African citizens
living in houses around respondents’
properties. Fifteen percent of respondents

Respondents were also asked to indicale
numbers of non-South Africans. When the
results were weighted to take the numbers
identificd into account, a figure of between
five and eight million non-South Africans
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reported the presence of non-South Africans.

By Anthony Minnaar, Sam Pretorius and Marie Wentzel
_Centre for Socio-Political Analysis, Human Sciences Research Council

was reached, with Gauteng having the
greatest number at 3,1 million followed by
KwaZulu-Natal with 1,6 million.

Certainly since the April 1994 clections
there has been a noticeable increase in the
flow of ‘illegals’ to South Africa.

Xenophobia

The last few months has also seen a rapid
growth in xenophobia towards illcgal
immigrants, More letters to editors about
‘aliens” have appcared in a number of
newspapers, with most expressing anti-
immigrant sentiments.

The African Chamber of Hawkers and
Independent Businessmen (Achib) has been
vociferously fanning resentment. Chatrman

. Lawrence Mavundla claims aliens are

ruining local hawkers by using stolen goods
or illegally importing goods without paying
duties.

According to Achib therc are 500 000
illegals plying their trade in South Africa,
representing up to 40% of informal traders
in the country. In central Johannesburg there
are an cstimated 15 000 hawkers, of whom
Achib claims 2 000 are illegal.

The Chamber’s claims scemed substantiated
to a degrce when at the beginning of
September 1994, in a single raid, Northern
Transvaal police arrested 2 000 illegal

Vho Goes There?

[llegals in South Africa

The issue of illegal ‘aliens’ in South Africa is fraught with misconceptions and false assumptions.
Much has been written recently about illegal immigrants: how many there are, who they are and
hether they have the right to be here. But little has been said about the system on the ground. the
ways in which iflegal immigrants enter the country or what they do when they are here.

The HSRC
estimates that
there are five to
eight million
iflegal
immigrants in
South Africa

Since the April
1994 elections
there has been a
noticeable
increase in the
flow of ‘illegals’
to South Africa
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There are as
many as

500 000 illegals
plying their trade
in South Africa

Unions resent
the effect illegal
immigrants have
had on efforts to
setup a
Farmworkers
Union

Zimbabwean traders in Thohoyandou in
former Venda, and handed them over to
immigration officials for deportation.

The Congress of South African Trade
Unions (Cosatu) presented a memorandum
to President Nelson Mandela outlining
union objections to illegal immigrants.
Unions particularly resent the effect illegals
have had on efforts to set up a Farmworkers
Union,

Cosatu contends that ‘aliens’ - by accepting
low wages and not supporting unions for
fear of losing their jobs or being reported -
have allowed white farmers to resist the
formation of a farmworkers union, are
undermining the tenancy of long time
farmworkers and therefore the potential for
land redistribution, and are enabling
marginal farmers to survive and thus
preventing the confiscation of bankrupt
farms.

Because illegal immigrants are prepared to
work for so little, locals find it difficult to
compete. On some farms in Messina, illegal

farmworkers are paid as little as R1,20 a day.

Until recently many South Africans did not
want to compete for farm jobs: in many
rural areas people have been receiving RS a
day in drought relief, and have not been
prepared to work for less. But with drought
payments ending and industry
retrenchments continuing, there is
increasing pressure on jobs.

In September 1994 the Inkatha Freedom
Party (IFP) in Gauteng became the first
political party to publicly take a stance
against illegal immigrants. The IFP called
on the Government to act against illegals in
order ‘to make sure that all South African
citizens are employed’, and threatened to
march against ‘aliens’ - and possibly take
‘physical action’ against them - if no steps
were taken.

There have been | Violence
~anumber of | There have recently been a number of
incidents where | incidents where public anger against illegals
anger against | has boiled over into violence.
illegals has
boiled over into | In October 1994 tensions between Xhosa
violence | fishermen and Ovambos in the Imizamo
Yethu squatter camp at Hout Bay in the
Cape resulted in violence, The Xhosas
accused the Ovambos - many of whom they
alleged were illegals - of taking fishing jobs
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by accepting wages of as little as R30Q a
shift: almost half the normal rate.

In December 1994 and January 1995, arine
gangs of comrades claiming to be members
of the African National Congress (ANC)
and allied organisations, carried out a

campaign of terror to rid the township of
illegal immigrants.

They targeted Shangaan speakers,
Zimbabweans and other residents with ‘d
complexions’ by throwing them and their:
possessions out of their homes and flats.

Some had their homes burned down and
looted. Others were frog-marched to the:
local potice station were it was demandex
they be deported. In a number of cases th
‘foreigners’ had lived peacefully in the -
township for years.

The gangs - who later turned out not to b
ANC aligned - claimed that ‘foreigners’’:
were ‘taking jobs away from South '
Africans’.

In clashes between Xhosa and Shangaan’
speaking miners at the Rose Deep Hostel
Primrosc Gold Mine in Germiston in ear]
April, seven people were killed and 26 -
injured. Sixty percent of the more than 100
miners were from Mozambique.

A spokesperson for the Shangaans said th
Xhosa miners perceived them as a threat to
jobs and wanted them to leave, while Xk
miners accused Shangaans of thwarting
efforts to secure higher wages by not ./
engaging in strikes and accepting low pay.:

The result of the tensions and fighting
work stoppages and crippling financial
losses for the mine. Within a month the
Primrose Gold Mine was forced into -
liquidation and the 600 Mozambican min
were sent home. i
Soon alter that, further clashes occurred -
between groups of miners at the Vaal Reefs
Gold Mine near Orkney in the Free State.
On April 8 and 9, fighting between Xhos:
and Sotho speaking miners from Lesotho
left 14 dead and 56 injured. :

The Xhosa speakers were accused of being:
unwilling to accommodate workers from
neighbouring countries, and mine manages
claimed that foreign workers had become
concerned about job security during
restructuring at the mines. Non-South
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can miners expressed fears about their
rsonal safety and future residence in
uth Africa.

nophobic tensions spilled over into other
¢.fn May a pamphlet was circulated on
sin the Empangeni area, warning
gaans to leave immediately.

1$ in the area were given permission
late 1980s to employ Shangaans
having to register them. The

mption was withdrawn at the beginning
year, but not before more than
0-Shangaans arrived to work on farms
hern KwaZulu-Natal,

us borders

mmigrants enter the country with
There are sections of the border not
by fencing, for example where the
fine crosses the border at

poort and the banks of the Crocodile
eople merely walk across.

ans and Swazis can cross even more

stric fence on the eastern border

es 62,2 kilometres from the southern
~of the Kruger National Park to the
land border. The Norex fence along
rthern border stretches more than 130
etres west of Messina, but only 10

'es east of it.

u_gh the South African National
ce Force (SANDF) patrols the fence in
matipoort area, it is not stopping

~demonstration on March 31, an

ook only one minute and 17 scconds
an eight foot high game fence, and
coils stacked three layers high, by
forked sticks to make a tunnel through
ils and over the fence. 1t was claimed
frequent crosser could make the

g in 30 seconds.

nee is presently set on alarm - the
larm registers at substations 10 kilometres
‘rather than ‘deadly’ mode. On the

t before the demonstration, the SANDF
ht 74 illegals crossing the fence in a 10
etres stretch between Komatipoort and
adamia.

Defence Force estimates that it catches

ly-one in every four people who cross.
illegal immigrant was caught 28 times
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Figure 1: Authorities should act more strictly against illegals
by population group
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in six months.

When people are caught they are briefly
held at the SANDF Macadamia basc before
being handed over to the Department of
Home Affairs to be processed -
fingerprinted and issued with a removal
warrant. Mozambicans are then passed on to
the Mozambican authorities at the Lebombo
(Komatipoort) border post at Ressano
Garcia. They merely wait for darkness and
try to slip over the border again.

Those who evade SANDF patrols and the
internal tracing unit of the police either
work on local farms until they save enough
money for the taxi fare to Gauteng - the
preferred destination - or immediately catch
a taxi there, Taxi drivers in the area see the
ferrying of illegals as a very lucrative
business and ask no questions of passengcrs.
The system is well in place.

The tendency is for groups to hide in the
canefields, where they are hard to spot, with
one of them flagging down a passing taxi. If
prior arrangements have been made, a pile
of stones on the side of the road marks the
stopping place. Costs vary from R100 to
R20 per person for the trip to Johannesburg,
depending on the ability to pay.

The most open of South Africa’s
international land borders is between
northern KwaZulu-Natal and southern
Mozambique.

Between the Kosi Bay border post and the
Tembe Elephant Park - 23 kilomctres - there
are 80 well defined footpaths, while from
the Kosi Bay border post to the sea - five

Hlegal
immigrants enter
the country with
ease

The Defence
Force estimates
that it catches
only one in every
four people who
cross
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The most open
border is
between
northern

KwaZulu-Natal

and southern
Mozambique

At most
harbours in
South Africa
there is very little
control over the
movement of
goods and
people

Airport controls
are equally
inadequate

kilometres - there are another 12 footpaths.
Many Mozambicans cross the border to visit
family or friends, go to school in South
Africa, buy food at the local Boxer
Supermarket at eMangusi or to make use of
the newly established clinic only one
kilometre from the Kosi Bay border post.

Some travellers from African countries
come to South Africa on tourist or
‘business’ visas, assuming that the visas
give them the right to bring wares with
them. Carvings, curios and knitted goods are
the most popular items.

Customs and Excise manpower shortages
make it difficult for officials to inspect all
luggage carried by travellers. Visitors
immediately enter the informal sector and
begin selling their wares, thinking they are
doing so legally.

Other entry points

There are a number of points of entry
besides the land borders. At most harbours
in South Africa there is very little control
over the movement of goods and people.

There have been incidents where containers
have been rigged out with food and water to
transport illegals: in one case illegal entrants
were inside a container for more than three
weeks. ‘Special’ containers appear to be
taken off ships without being inspected,
loaded directly onto a truck and taken
straight to a local factory.

In Durban there has been a noticeable
increase in the number of stowaways since
the beginning of 1994, This is not only
because the message has gone out that it is
easy to enter South Africa, but also because
ships’ captains encourage stowaways to
sneak ashore in order to avoid unwanted
costs and responsibilities.

Airport controls are equally inadequate. Bar
codes were only recently added to new
South African passports, and there is a lack
of sophisticated equipment to check for false
passports. In addition, there are 34 airports
designated as international points of entry.

At some of the small airports, although all
passengers are supposed to report to the
immigration and customs and excise
officers, aeroplanes oflen taxi to their
company’s hanger, where passengers and
goods disembark and can leave through
more than a dozen exits. Since traffic is not
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always heavy at the smaller airports,
officials do not work after 6pm: there is
simply nobody on duty.

Problems at most border posts, points of
entry and immigration offices countrywide
have been exacerbated by chronic
manpower shortages in the Departments of
Home Affairs and Customs and Excise. Of ]
200 designated immigration officer posts,
only around 240 are currently filled.

Internal tracing units

In 1994 the police pushed for re-imposition
of strict border control and policing as well
as an increase in the number of internal
tracing units to try to stem the flow.

At that stage only three internal tracing units
existed - the ‘Maputo Squads’ at Nelspruit,
Johannesburg and Welkom. Last year units
were established in all major centres and in
certain flashpoint areas, for example
northern KwaZulu-Natal. By January this
year at least 14 units had been established
and most were operational.

Until now the units have only been able to
concentrate on central business districts and
have not entered informal settlements,
where many illegals arc believed to live.

The units increasingly use information
supplied - usually anonymously - to police
telephone numbers or to Crime Stop. In
somce cases the police are prepared to pay
for information: the amount can range from
R50 to R500, depending on information
received and success achieved.

Since being established in November 1994,
the internal tracing unit in Durban has
averaged 120 arrests of "aliens’ a month
while in Johannesburg the unit makes more
than 400 a week.

Internal tracing units are allowed to stop
suspects and ask for proof of South African
citizenship or a permanent residence
certificate. If the person has no valid
documents, they can be asked to fetch them,
accompanied by the police.

If the individual cannot produce proof of
South African citizenship, the police have
the right to search his or her possessions in
an effort to establish nationality. In many
cases, foreign travel documents arc found.

The police use actions, behaviour and dress
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oidentify illegal immigrants, as well as
anguage. Acger_lt, usc of certain words and
anguage proficiency can be a dead
fve-away.

wother give-away in the case of
Mozambicans is a vaccination mark on the
ower lelt forearm. Some Mozambicans,
nowing this, go to great lengths to disguise
he mark with self mutilation, tatloos or
Jothing. '

ince the beginning of 1995, internal tracing
nits have also been targeting and
rosecuting employers. The Aliens Control
¢t (1991) now provides for fines of up to
240:000 and sentences of a maximum of
our-years for employers providing work or
id to an illegal immigrant.

he-Act also requires employers to pay for
he-costs of repatriation - which can be as
high as R14 000 for somcone from Europe.

Many employers agree to an admission of
uilt-fine and payment of all repatriation
osts if charges are not pressed, in order to
void a eriminal record. Police welcome this
ince it obviates the need to go court to get a
rosecution. However, employers caught a
econd time are prosecuted for both the
urrent and the previous offence.

The law

he :Aliens Control Act has a number of
nomalies which have led to some bizarre
esults. In one case, for example, a
Mozambican living close to the northern
KwaZulu-Natal border at Kosi Bay walked
1across to buy a can of paraffin. He was
‘picked up by the internal tracing unit and
‘sent to Empangeni, where the unit is based.

1w agreement with Mozambiquc provides
for repatriation [rom South Africa only
-through the Lebombo post at Ressano
Garcia, so the man was processed by Home
‘Affairs and sent all the way to Komatipoort
for repatriation through Lebombo.

Having no money he climbed back over the
eiice and worked on a border farm until he
-had accumulated enough to afford the bus
‘fare back to northern KwaZulu-Natal.

As he was getting off a bus at the Jozini
ferminal he was again arrested by the
1nternal tracing unit. He had been away from
his home for six months and had yet to buy
his can of paraffin.
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by political party*

Figure 2: Authorities should act more strictly against illegals

* The DP, SACP, PAC and AZAPO sample sizes were too small to draw valid graphs
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Illegals employ many strategies to stay in
the country, sometimes using the law. Some
enter marriages of convenience, Others try
to father children as soon as possible in the
belief that, if caught, they will be allowed to
stay on to suppott their lamily. Some have
entered into traditional marriages and paid
lobola for South African wives.

The South African government imposes
strict visa requirements. For a Mozambican
living in rural Gaza or Beira with its limited
infrastructure, it is very difficult to get a
Mozambican passport. In addition,
Mozambicans have to go to (he South
African embassy in Maputo to get a visa
before cntering the country. It is simply
easier to jump a fence and slip into the
country.

The Act makes obtaining false identity
documents a misdemeanour. But cases are
often thrown out of court.

In contrast, the Criminal Procedures Act
allows the police to make a case of fraud
against anyone obtaining false documents,
which is obviously a far more serious
charge. But if an illegal and accomplice are
arrested under the Aliens Control Act, they
cannot legally be charged with the more
serious crime of [raud.

The Interim Constitution provides for only
48 hours of detention, after which a suspect
has to be charged with a crime. Since
‘aliens’ have to have their fingerprints sent
to a short staffed and non-computerised
Home Affairs in Pretoria to establish
whether or not they arc South African, the
time limit is a problem.

Of 1200
designated
immigration
officer posts,
only around 240
are currently
filled

Internal tracing
units have been
targeting and
prosecuting
employers of
itegal immigrants

- PELETLLGL tllilie




The Interim
Constitution
provides for only
48 hours of
detention

The SANDF
calculates that
each iflegal
immigrant
caught at
borders costs it
around R4 000

The state pays
R400 a year per
person to
provide health,
schooling,
electricity, water
and housing
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Figure 3: Estimated 8,2 million illegal immigrants
(By province - Omnibus December 1994)
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The Interim Constitution also provides for
anyone charged with a criminal offence to
have the right to legal counsel: but there
have been cases where alleged ‘aliens’ have
been refused legal aid because they are not
South Africans. Also, if a removal warrant
is made out, and unless a crime has been
perpetrated - such as obtaining false
documents - illegals are not processed
through the courts.

The Act gives Home Affairs the right to
appoint police officers to act as immigration
officers, which happens increasingly
because of manpower shortages.
Unfortunately, this allows the arresting
officer also to be the immigration officer.

The Act also makes no provision for
extenuating circumstances - such as an
established business or children in South
Africa - which might allow an illegal
Immigrant to stay on in the country.

Repatriation and other costs

It is virtually impossible to say how much
illegals are costing South Africa. But what is
certain is that the costs of repatriation are
but a drop in the ocean.,

The costs of repatriation vary. From the
Eastern Transvaal, it costs around R20 each
ta transport people to Mozambique. From
Durban, Mozambicans are trucked to
Nelspruit for deportation for about R40
cach. Zimbabweans and Mozambicans
caught in Johannesburg arc usually sent
back by train every Thursday at a cost of
about R45 each.

Chbbutleat vRERLe a8

For people from further away, who have to
be flown home, the costs are obviously
much higher and range from R1 000 a -
person for Malawians and Tanzanians to
R4 000 for European and Asian countrie

These estimates do not include the costs of
holding people in potice or prison cells, -

feeding them or medical care. The SAND
calculates that cach illegal caught at bordes
costs it around R4 000. This is based on th
manpower and equipment costs of patrolling
the border. Added to this are the manpowe
costs of police and immigration officers, and
the time of those who have to process illegal
immigrants. ot

Along the Swaziland and Lesotho borders’
busloads of schoolchildren travel daily to
schools in South Africa. Use is also made of;
South African clinics. There is a good deal =
of pension and social welfare fraud by
citizens of neighbouring countries who
manage to obtain South African identity
documents fraudulently.

Both the Pension and Social Welfare Acts
allow pension and welfare payments to

accumulate for three months, It is easy for
people to travel across the border once every
three months - legally using their own '
passports - and to use their illegal South
African documents to receive payment.

There are other costs to South African
taxpayers. It has been roughly calculated
that the state pays R400 a year per person to
provide health, schooling, electricity, water
and housing. It would be hugely costly 1o
exlend these services (o illegal immigrants.
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Ise documentation is one of the biggest
daches surrounding illegals. Tllegal
mlgrants try everything to conccal their
pality. including obtaining false

aments, which is easy if certain steps are

owed.

ack of birth registration in rural areas has
. ¢apitalised by many immigranis. The
thod usually entails going to a rural town
ith no Home Affairs office, so the
plication can go throngh the magistrate’s
fice. Magisterial clerks merely [ill in the
orland send it on through to the regional
me Affairs office.

uch applications are usually accompanied
alate birth registration certificate, which
phcant&. can get merely by hiring ‘parents’
hoswear that they are the son or daughter,
oivin the area but never registered.
ertificates can be supported by a false
aptismal or school leavers certificate, and
e very difficult for Home Affairs to check.

g

nother method is for an applicant to secure
South African accomplice. The two goto a
lome Affairs office, the South African’s
ngerprints are taken but the photograph of
e illegal immigrant is submitted. In one
ase-Home Affairs found the same South
African fingerprints on 22 diffcrent
‘applications.

Stolen, ‘borrowed’ and forged identity
books are also a big problem. Members of
internal tracing units are currently being
itrained to spot false documents.

1n.1993 a travel agency in Taiwan stole 400
passports from Chinese travellers planning
:overscas holidays. The passports were sold
for R {0 000 each to criminals in mainland
China and were used to enter South Africa.

In another incident last year, 2 000 blank
South African passports on route to the
Eastern Transvaal were stolen from the
Department of Home Affairs. A number
have subsequently surfaced, having been
sold to illegal immigrants for up to R20 000.

Large sums of money - RS 000 for a work
permit and up to R20 000 for a permanent
residence permit - have been paid by illegal
immigrants from the Republic of China and
mainland China to South Africans whose
contacts inside Home Affairs have approved
their applications.
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As the internal tracing units have become
more organised there has been an increase in
fraud arrests. In Durban, the number of.
arrests for false documents increased from
one in November and two in Dccember
1994 10 45 between January and April 1995.

In Pretoria recently, members of a large
crime syndicate providing illegal
immigrants with false documents were
arrested by the police. Hundreds of false
identification documents, matric certificates,
blank birth certificates and fingerprint forms
as well as stolen or forged official stamps
were seized,

The syndicate was suspected of issuing false
identity documents to as many as 4 130
illegal Republic of China nationals, and
charging R900 for a false identity document.

It has also been found that Nigerians in
Zimbabwe have paid Zimbahweans to
obtain South African visas which are then
stuck in the Nigerian passports.

Difficulties expericnced by illegal
immigrants tcmpts many of them into crime.
In the first 10 months of 1994, 5 590 illegal
immigrants from Mozambique, 1 540 from
Zimbabwe and 930 from Lesotho were
arrested in South Africa in connection with
serious crimes. Police estimate that 14% of
general crime involves illegal immigrants.

Tightening up

There appear to be moves in government
circles to tighten up illegal immigration
loopholes. In August 1994 the Government
set up an inter-departmental task group on
illegal aliens, whose first job was to
examine existing legislation dealing with the
control of illegals in South Africa.

One of the group’s recommendations was a
change in the Aliens Control Act (1991)
increasing fines and punishment for
employers of illegals.

The new legislation also provides for the
tightening of regulations for people visiting
the country, to make it difficult for people to
change the purpose of their visit. In addition,
the new law will provide for six categories
of permits - visitors, work, business, study,
work seeker and medical - to ensure more
clarity in temporary residence permits.

In February 1995 the Cabinet approved the
issuing of a new look passport, to come 1nto

False
documentation is
one of the
biggest
headaches
surrounding
illegals

Police estimate
that 14% of
general crime
involves illegal
immigrants

New legisiation
provides for the
tightening of
regulations for
people visiting
the country
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Fines for
employers have
been raised

New South
African
passports will
come into effect
inJuly 1995

effect in July 1995, to circcumvent large
scale passport forgery. There was mention
of issuing every citizen with a forgery proof
identity card - a ‘green card’ ~ which people
would have to carry at all times and produce
on demand.

Alihough this proposal contains shades of
the old pass book system, there is
considerable support for it from departments
enforeing the legislation. A ‘green card’
would also facilitate crime prevention.

In November 1994, Deputy Minister of
Defence Ronnie Kasrils mooted the possible
extension of the eastern border fence for 108
kilometres, but this was apparcntly turned
down because of the costs involved. There
have also been suggestions that the
electricity on electrified border fences be
turned up - but this is a very sensitive
humanitarian and foreign policy issue.

In October 1994, 5 000 members of the
SANDF were being used to secure South
Africa’s borders. In January 1995, with an
increase in the movement of Mozambicans
into South Africa, the SANDFE set up a
special joint anti-border crossing operation
with the Mozambican authorities.

Mozambicans were supplied with vehicles,
radios and other equipment to more
effectively patrol their side of the border.
The army also has plans to step up border
patrols using airborne camera surveillance -
on remote controlled drones - and
helicopters for the rapid deployment of
troops to arrest illegals crossing the border.

National Police Commissioner, General
George Fivaz, has set up a Technical
Sub-Committee on Border Control and
Policing as part of the restructuring of the
police force. The whole border policing
function of Saps will be beefed up, with
more personnel placed on border posts and
all other designated international points of
entry. A coastal patrol capability is also

The wﬁqle being planned for the policc.
border policing
function of Saps | Even the National Intelligence Agency
will be beefed up | wants to get in on the act. It has been
D AR RN 40

suggested that intelligence gathering
capabilities be used to collect intelligence o
the movement of illegals and related

problems like gun and drug smuggling.

Cooperation

In early 1995 the South African and
Zimbabwean governmeats began

discussions concerning the easier move
of people living close to borders. A tenta
plan has been put forward in which citiz
of both countries living in a 10 kilometig
zone on either side would be issued with:
border permits. e

This would give them free passage acros
the border and obviate the need for them
have passports and visas to cross into eit
country for visits, They would still have’
travel though designated border posts an;
would not be allowed to travel further t
the 10 kilometre zone. A pilot project i
underway at Beit Bridge and one 1s bein
considered for Swaziland. :

There is a definite school of thought that =
maintains the only way that South Africa;
can reduce the flood of illegal immigration
is to support development and democrac,
all of southern Africa, to provide peopl
with a good reason for staying at home
will obviously take a great deal of time
money and cooperation.

All in all, the issve of illegal immigratio
has taken on massive proportions. It will
require a concerted and cooperative effort
from all the countries in the region to mak
any headway in solving the problem. I8
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Gauteng dominates both unemployment and
informal sector activity, followed fairly closely by
KwaZulu-Natal.
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lowest unemployment rates.
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- larm bells are to be heard in various
- parts of the fields of both private
and public social security. Recently:

inance Minister Chris Liebenberg
alled for a committee to look at all
pects of private and public retirement
rovision.

linister of Welfare and Population
Development Abe Williams called for

te establishment of a new national
ension scheme for those not covered by
xisting schemes.

iberty Life’s managing director
expressed his concern at the trend in the
ension industry to change from defined
contribution to defined benefit

Fraud in the state social assistance
systems - pensions and grants - received
more publicity.

The Government decided to finance pay
hikes using civil service pension funds.

the past, the social security pillars -
ivate savings, social insurance, social
assistance and social relief - operated
independently of each other. The
fragmentation of services under apartheid

IN';JICATOR SA Vol 12 No 3 Winter 1995

g out

led to little holistic understanding of the
relationship between public and private
social security measures,

Yet at the core of social security are vitally
important matters: social rights, the
relationship between state and market, and
the long term sustainability of social
provision.

Today's policy makers are in the invidious
position of reconciling the demands coming
from the policies of exclusion in the past -
for example, the entire migrant labour force
having been excluded from work related
social insurance by the nature of the work
contract - with the present need to invest in
economic growth measures, as well as
popular expectations of state assistance.

Forward planning must also take into
account the changing shape of the
population. South Africa has a young
population, but the number of people who
live longer is also growing,.

This must be matched with the changing
patterns of labour force participation.

High rates of unemployment combine with
more low wage, part-time formal or
informal jobs where saving for the future is
difficult if not impossible.

43

Social Security

By Francie Lund
Centre for Social and Development Studies, University of Natal

cy makers are in the invidious position of reconciling demands created by apartheid policies
e present need to invest in economic growth measures, as well as popular expectations of
¢ assistance. To make matters worse South Africa’s social security pillars - private savings,
cial insurance, social assistance and social relief - are fraught with problems that urgently
need o be resolved.

The

fragmentation of
services under
apartheid led to
little holistic
understanding of
the relationship
between public
and private social
security measures

Forward planning
must also take
into account the
changing shape
of the population
and patterns of
labour force
participation
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By financing
salary rises with
pension funds,
the government is
signalling that you
can use
tomorrow’s
savings to pay for
today’s crisis

The 1994/1995
budget for state
social assistance
was some R10,7
billion

The Department
of Welfare is
footing the bill for
poor industrial
practices

Retirement funds

Planning for retirement is about wise
decisions for secure long term futures.
Government, however, is sending out mixed
messages.

By financing salary rises with pension
funds, it signals that you can use tomorrow’s
savings to pay for today’s crisis. In another
department, as it were, Minister
Liebenberg’s new committee will take as its
starting point the recent work of the Mouton
Committee.

The excellent 1992 Mouton Report warned
that the growing habit in the private sector
of early withdrawal and consumption of
provident funds would not be sustainable as
a long term strategy.

It also pointed out that this non-preservation
of funds was not born of recklessness and
irresponsibility. Workers who are retrenched
early, and whose unemployment insurance
dries up, draw the (low) savings and use
these until they draw the (low) Old Age
Pension.

Public costs

The 1994/1995 budget for state social
assistance - old age pensions, disability
grants, grants for mothers and children, and
social relief - was some R10,7 billion, which
was 2,48% of the 1994 Gross Domestic
Product of R432 billion.

Between 1991 and 1994 the social security
and welfare budget was the second fastest
growing item in government spending, with
a growth rate of 22,6%. This was largely
due to the past government’s commitiment o
reaching racial parity in benetits by 1993.

The monthly pension for black elderly
people grew from R97 in 1986 to R395 in
1998, for example. Such steep increases in
allocations for the Old Age Pension and
Disability Grant have now levelled off.

Grants for people with disabilities shed light
on the lack of an integrated approach.

On the public side, there has been no active
labour market policy for people with
disabilities such that they could be
economically independent. They could,
however, get state grants at the age of 16
(now 18). The policy, by default, was one of
passive income maintenance.
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People who were disabled through a¢
or disease at work could apply for we
compensation. But the compensation
difficult for workers to access: those,
received benefits found their value ra
eroded by inflation. The mines accou
for two thirds of occupational disabilit
and owe millions of rands in past . -
compensation. '

Workers unsuccessful in claiming co
forward onto the state grant for supp
the Department of Welfare is footing t
for poor industrial practices. The amou
paid nationally through workers -
compensation in 1990 for work relate
disability and illness was less than R20)
million: in 1995 in Gauteng alone the
allocation tor state disability grants wa
R223 million. '

Family benefits .
One can also spot the results of racially
administratively segregated systems in
social assistance to families.

Take for example benefits awarded (o
mothers and children where the father is’
providing financial support, and where th
mother is unable to get the father to pa
maintenance through the law court. All
population groups were covered by the
legislation, but black women had limited
access, '

Estimates of full coverage for family
benefits range from R4 billion to R15 billig
annually, depending on assumptions made
Even the low amount would be a large
additional demand on the fiscus.

But it will be politically difficult to change
the rules for eligibility - for any of the
provincial Members of Executive
Comumittee (MECs) for Health and Welfar
irrespective of party affiliation, or for the
national Minister of Welfare and Populatio
Development, who played no small part
winning the Western Cape for the
Nationalist Party. Political constraints on
reform will collide with the need for
economic restraint,

In the urgency of trying to develop uniform’
systems for family support, little attention is
given to the economically efficient and
socially sound aiternative: to reform the
system and procedures in the law courts so
that more fathers pay for the care of their
children.
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Joped countr ics do this through
' wo:kplace through dir ect

Kkers ﬁ thu p[in{C welfare sector have
becn eth ng the qurtmenl of

ing up the abuse of the system by
ers and, to a far larger extent, by

Making cautious deductions based on
ble evidence, an annual R1 billion
vould be an undramatic estimate. The
hnology is available to improve the
m radically, and new models are
1ig ady being tested in some provinces.

e Way ahead is clear. But it will take

trong political commitment to stick to the

ath of cleaning up from the inside - where a
few personnel have managed to routinely
lraw large monthly amounts - as opposed to
inting fingers at the few pensioners who
ve indeed managed to draw two pensions.

aovernment pensions
.economic issue which deserves wider
attention is the rapidity and extent to which
some weltare departments have privatised
he paying of pensions and grants.

Large amounts of money are delivered into
ifuations of deep poverty, and there are
ecurity risks associated. The immediate
dvantages in the new form of delivery have
=bech to government, in transferring the risk
forward to the private sector. In many

laces, queues for pensioners are much
horter, to their benefit.

cvoa

But is it not in the public interest to debate
Whether private firms should make a profit
from public money to deliver state social
assistance to poor people? What are the
‘eriteria guiding contractual arrangements
‘With the firms? Are the provinces
‘sufficiently informed to get the most
competitive and cfficient contract? How is
“cost effectiveness being assessed?
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Sources of lncome Metropohtan
C Income - R303

- Subsistence 0.3 [

Satary 76.4 &

The past system was so complex, delivered
through so many different administrations
and departments within administrations, that
calculation of the actual cost of delivery of
one pension would be impossible to do.

Furthermore, monitoring private contractors
shouid be done by people with an acute
understanding of how the free market
opcrates: such knowledge has not been a
requirecment for a state social security job.

State social security bencfits are well
targeted in terms of their reaching
households in poverty, especially in rural
arcas. They arc shared with other houschold
members, support unempioyed famity
members, reach women and children and are
an important source of household security.

It other words, they are doing a relatively
good job in terms of Reconstruction and
Development Programme indicators for
development programmes, and go directly to
the poor. There is some leakage to those
who should not qualify, but these cash
transfers are unlike other forms of aid
money which filter at great expense through
‘development agencies’.

Sources of income: Deep Rural
Hhpe income - B137

Remittance 26.1

B8 iormal 8.8 -

Translers 23.9

Other 3.7

Transters 8.3 B

Informal 7.5

Remittance 4.8

Little attention is
paid to reforming
the court system
so that more
fathers pay for the
care of their
children

Abuse of
pensions could be
costing more than
R1 billion a year

— Salary 23.5

=+ Subsistence 13.2
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- State social
security benefits
are well targeted
in terms of their
reaching
households in
poverty

Policy makers
underestimate the
turbulence that
would be caused
by attempts to
change the main
planks of the
system

The inequality
that the new
Government has
inherited has
ensured that
there will be a
need for poverty
afleviation
measures for
some time fo
come

What the poor want, as evidenced in survey
after survey, are jobs not state grants. The
coming public works programmes are often
suggested as a potential source of
employment for people receiving welfarc
assistance, and hopefully some of the
schemes will be tailor made for this purpose
for the economically active age group.

But the Mouton Committee was right to
point out that South Africa’s political and
economic policies created the conditions
whercby millions of citizens were unable to
make private retirement provision.
Continuing social protection will be needed.

Escalating costs

The escalating costs of social security in the
state sector are cause for concern. There is
an under estimation by senior policy makers
of the turbulence that would be caused at
grassroots level - at work or at home - by
attempts to change the main planks of the
system without consultation.

Most poor South Africans, including those
in rural areas, know well that the one direct
‘benefit’ they got from apartheid was the
pension: it is seen as an entitlement.

The Mouton Committee combined thorough
research with sound judgement about the
sensitivity of the issues concerned. As it has
not been a fully representative body, its
recommendations stressed the need for
building national consensus around social
security issues. In 1992, a forum was the
appropriate vehicle to suggest.

The way forward

It is possible that a variety of agencies are
needed to deal with the policy implications.
The way forward is to combine building
consensus about the depth of thc problems
with some hard bargaining and trade-offs.
All of them will nced to engage people from
ditferent pillars of the system. For example:

Q The Departments of Finance, Justice and
Welfare could quickly, in consuliation
with industry and worker organisations,
create a mechanism for simplifying the
procedures for claiming private
maintenance for child support, including
claiming through the place of work.

0 Welfare could cmbark on a year long
intensive effort to assist eligibic pcople
to claim against the Accident Fund: it
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Social security systems are designed
people cope with uncertainties. They's
be planned as far as possible to link in
policies for development and growth.

The inequality that the new Government:
inherited has ensured, howevcr, that thet
will be a need for poverty alleviation .
measures for some time to come. {34

could lend its support, for ex
people in the National Centre fo
Occupational Health who ar
active in this field.

It could be made compulsor
formal work to contribute tg a
insurance scheme of some sor
Department of Welfare is inv

new and flexible scheme designe
lower paid and irregular workey

The Department of Welfare, i
consultation with representati
disabled, could take the lead
instituting an employment qu
itself, and then advance this c:
other departments.

A commission is needed to add
coming crisis in family grants
specifically test the feasibility
the receipt of state assistance |
kind of socially useful commu

The integration of formerly se
administrations is already smooe
some difficulties in social as
There have been calls for a furthe
integrating workers compensa

unemployment insurance and gi

While there may be administrat
efficiency gains, such integra
detract from the clear distinctio
between social insurance and s
assistance which should be enc

There is a national commitment
the Government to pursue polic
designed to achieve inter-provis
equity. The social security budg
huge, and provincial governments
be tempted, for short term politi
to ask for provincial autonomy in
the scope and level of social bene

International evidence shows th
unwise: it will entrench existing
provincial inequalitics, and will
barrier to portability.
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omestic realities and global trends
call for very specifically urban
focused policy positions and
jtiatives in South Africa.

le-such policies should be part of a

ced and integrated development
tegy for both urban and rural areas, it is
sary to respond to the realities of some
of South Africa’s Gross Domestic
ct'being produced in cities and towns
‘more than half of the country’s
ulation residing in urban areas.

ositive response to these urban realities
il also align South Africa to global policy
ds Wthh plem:se natmnal economic

ew global thinking about the role and
fential of citics is illustrated by three
4]0t trends.

mstly, policy makers from the public and
ate sectors in developing countries of

e Pacific Rim and Latin America are
Creasingly acknowledging the particular
Pportunities associated with urban growth.

tcondly. a growing range of governments
od private interests in duveloped countries
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By Chris Heymans
Manager, Policy Coordination
Development Bank of Southern Africa

are acknowledging the potential of cities as
engines of growth and development.

Several Western governments are now
promoting local level partnerships and
initiatives involving the private and public
sectors as well as civil society to stimulale
economic growth and development.

Britain’s Urban Challenge, Australia’s
Better Cities Campaign, the Clinton
administration’s urban policy initiatives and
the spatial policies of the Japanese and
several European governments all provide
policy and material support for cities and
towns in the belief that national economic
success must be built upon urban success.

Thirdly, institutions like the Organisation of

" Economic Cooperation and Development

(OECD) and the World Bank are adupting a
‘citics must lead’ approach. A major OECD
conference on “Cities and the Global
Economy’, held in Mefbourne in November
last year, underscored the growing global
recognition of this theme.

\J Eng nes of Prnsnemlv o Sltes of Decay?

h-African cities face challenges of competition, sustainable service delivery and alleviating poverty.
ey-are of national and international significance because the greater part of the world’s economic
clivity takes place in cities. The apartheid legacy requires particular approaches to redress urban
oricomings. But it is also a time to be forward looking and to pursue dynamic urban development.

Sorme 80% of
South Africa’s
GDP is produced
in cities and
towns

Cities are being

Some 800 delegates from 44 countries, acknowledged as
including heads of government, cabipet potential engines
ministers, senior officials, business leaders of growth and
and experts from various disciplines focused development
on the economic potential and role of cities
in a rapidly and dramatically changing
global economy.
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Cities have to
become
competitive as
well as address
the plight of the
poor

Cities need to
come to terms
with the
dynamics of a
genuinely
international and
‘borderless’
economy

Globalisation is
diminishing the
economic
relevance of the
nation state, with

The conterence left one in no doubt that the
OECD - representing the world’s most
powerful national economies - has accepted

this view as a cornerstone of its policy work.

While delegates from developing countries
and development institutions emphasised
the many constraints which cities in poor
countries face, they nonetheless confirmed
that the urban challenge is too vast and
significant to ignore. Many also
acknowledged that the success or failure of
national development initiatives will in

many respects be shaped in cities and towns.

Global perspectives

Since economic activity and residential
settlement increasingly centre around urban
areas, cities and towns have to become
competitive as well as enhance national
capacities to address the plight of the poor
and marginalised. Against this background,
a few major themes ought to inform policy
formulation and initiatives.

a Cities, globalisation and states

To be successful, cities need to come (o
terms with the dynamics of a genuinely
international and ‘borderless’ economy
marked by:

Q Lower primary commodity prices.

Q Rapid movement from labour intensive
economies focused on the
manufacturing sector towards
information intensive modes of
production.

Q A growing service sector.

Q0 Highly mobile capital transcending
international political boundaries with
ease.

U Vast technological change.

O A paradigm of free and extensive trade,
open competition and limited state
intervention.

City managers and stakeholders first need to
understand that investors have more
information available about the comparative

im F};O;?.U”d strengths and weaknesses of the
PHCALIONS | onvironments in which they could invest.
Investors are also more mobile and thus abie
to move swiftly across the globe. They want
(LN IR TR E NS 48

stability, yet their investment environ;
must also allow them the space to move
towards where they identify new
opportunities.

Policies are needed which facilitate th
interests of these key roleplayers throug
economic growth, trade liberalisation,

effective infrastructure, political Stabilys
and other investor frlenclly factors.

Speaker upon speaker at last year’s Q
conference insisted that globalisatio
diminishing the economic relevance:
nation state, with profound implicati
the economic role of cities as the p
where most people work and live.

It demands from those who manage
make their cities attractive to inves
liveable for residents. The research
experience of scholars and develop
institutions worldwide highlights se
factors that determine whether cities
Eltt['aCthL to mvestms Of not:

0 The quality of infrastructure.
Q  The cost of regulations.

Q' The strength and efficiency of mu
institutions.

o

Political and social stability.

0 Positive attitudes, appropriate skil
workable management approaches

0  The availability of efficient finzi_n’civ
scrvices. .

0 The quality of networking w1th
cities.

The trend in OECD countries and -
increasingly in the Pacific Rim is towar
larger private sector involvement in th
provision of infrastructure. :

In this dynamic environment, public-pri
sector partnerships have become recogn
as the cornerstones of successful economi
development - supplemented by growi
networking within and between cities in
national and international contexts.

Investment in human capital forms a gold
thread through all these success storie!
development of skills, a productive wo
ethic and good, participative management
are key elements of economic success
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{of emphasis on these aspects often
rates success stories from failures.

‘has-become part of global economic
ot as much as the ‘free trade and

d infrastructure’ dimensions - indeed an
ortant policy lesson for South Africa at a
when its decision makers are anxiously
ting the prioritisation of resources.

ities in distress

alities in many cities, especially in
ca, Asia and Latin America, are far
moved from the dynamism which
racterises cities which have become
ccesstul parts of the global economy.

ttle if:any investment in human capital,
equent poor management and
‘deterioration - if not collapse - of physical
structure and a related decline in

seneral social and physical living standards,
rk these places.

¢s of deprivation continuously widen
the gap between the world’s successful and
aterforiating countries and cities. Where
ities and towns deteriorate, the national
onomy usually finds itself almost
exclusively dependent on primary

oduction and unable to become a winning
art.of the international community.

vensuccessful cities have poor and
arginalised groups which are mostly not
nyolved in major decision making

focesses, and lack facilities, skills and
finds.:This makes it extremely difficult to
ecthuman development, investment in
sic urban infrastructure and other resource
llocations towards their interests.

South Africa contains many examples of
eclining inner citics and small towns,
borly serviced townships and spatially
distorted urban entities which have become
oth costly and demoralising to manage and
ervice.

f:such environments, meeting global
hallenges looks far removed from reality.
Yetif we are to address the challenges of
ouricities and towns at all, we need to take
~care of these very basic problems.

inding the balance between investing in
uceess and redressing deprivation or

ecline poses one of the major challenges to
1ties, towns and all those with an interest in
heir fate,
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Q Cities as a policy focus

One speaker at the OECD conference
observed that the ‘macro economic policy
concerns of India are really policy concerns
around Calcutta, Bombay and New Delhi’.
This reflects a trend: the economic policy
focus in many countrics has shifted to cities.

Tt is, of course, a national outcome of the
demise of the nation state as an economic
entity and the rccognition that cities and
towns could either be engines of economic
growth and development or sites of poverty
and malaise.

This does not imply that rural areas should
be neglected. It simply confirms that cities
have national impact. Where they work,
economic prospects improve, Where they
fail, the negative cconomic results are
mostly felt far beyond urban areas.

Cities are good targets for policy initiatives
because they constitute concentrated arenas
for market forces. Since most people live
and work in cities and towns, they
significantly influence what people produce,
consume and exchange.

The mere fact that people move to cities in
growing numbers reflects a very important
household and producer choice. It follows

that market related policies simply have to
attach some weight to the urban sector.

The notion of market forces does, of course,
raise questions about the impact and
appropriateness of public sector policies. If
one accepts the assumption that
governments have less absolute influence
over outcomes, they should avoid
overplaying their hands and allow primary

Public-private
sector
partnerships
have become
recognised as
the cormerstones
of successful
economic
development

Cities are good
targets for policy
initiatives
because they
constitute
concentrated
arenas for market
forces
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The challenge is
to engage in
public policy

initiatives in a
way that
facilitates
development
rather than
controlling it

The quality of
urban
management, the
development of
people and the
creation of
pleasant
environmenis
underpins the
world’s success
stories

There is no
universal winning
formula for cities:

roleplayers in the economy to pursue
whatever they do best.

The challenge is to engage in public policy
initiatives in a way that facilitates
development rather than doggedly
controlling it. Yet there is a need for some
policy initiatives - especially with regard to
cities in distress.

This holds true even if one accepts that the
role of government should be an enabling
one, With that accepted, where do we make
policy choices? There is a growing global
consensus that central governments should
come to a better understanding about the
limits and possibilities facing them.

The trend is towards greater decentralisation
of decision making which allows those most
directly affected by outcomes to direct
decisions. Yet the problems in developing or
under developed economies seem to demand
some form of enabling support from the
higher tiers.

The challenge facing city managers in many
of these cases is to balance national support
with allowing the necessary city based
initiative which could enhance economic
performance and better service delivery.

If the necessary space is created and support
provided, local roleplayers could prove their
ability to tackle the challenges facing them.
Unless the need for greater capacity is
addressed, none of the challenges around
success or reconstruction will be met.

Q Multi-disciplinary action

Environmental and social issues have
certainly been firmly established as core
items on the urban development agenda. In
cases where economic success has been
spectacular, city authorities are concerned
about how to involve all stakeholders and
enhance the socio-political qualities of their
development.

In many other contexts, the issue of
community involvement and the interfaces
between public authorities, the private

their potential | sector and civil society are high on urban
centres on their | 386das.
uniquUeness [ while this calls for a move away from
narrow political agendas, it also demands an
approach which extends beyond
infrastructure. It is of course true that people
will judge developmental success in part in
ELTNUCICRT RENDS 50

terms of whether it has secured basic
services. Policy process without delivery
a recipe for discredited development.. .

But, to simpiy understand developmenty
dehvcry in functional infrastructural termic
to ignore the very essence of the world’s
success stovies, where the quality of uzh
management, the development of peop:
the creation of pleasant living environm
underpinned developments.

Q Cities are good

Cities often raise images of congestior
pollution and the like. Yet, with a broa
cousensus that the core of economic
is either centred in cities or geared tow
serving the needs of urban populat}om
question is whether cities can be manag
such a way that they are liveablc and .-
efficient arenas for people and firms

On the onc hand, experiences in the:
World as well as in scveral Pacific Rir
OECD country cities prove, that thmg
g0 wrong.

On the other hand, cities offer advanta
scalc with regard to service delivery aj
represent savings on resources like lan
energy. And many cities provide pleasa
and vibrant living environments, contin
to attract investors, residents, tourist
ever growing range of opportunities.

To really achieve this, however, it is alsc
important that citics are different and th
the prospects of each city are closely r
to the ability of those with a stake in it
future to build on its strengths.

11 Cities are different

There is thus no universal winning formul
for cities, even though they have becom
part of a global order which draws thein
more and more interaction and contact.
potential of cilies centres around their -
uniqueness: both in terms of what they: are
and where they come from.

The challenge facing city managers and
stakeholders is to identify their strengths:a
weaknesses, build their own networks and
develop their own approaches. They need
learn from others, but ultimately should -
tailor their development to what they can
offer. :

Of course, by their very nature cities are -
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kely to have monolithic goals, nor will
Leircitizens and stakeholders have the
juterests. The test for city managers is
of the diversity within and between
towards the best possible outcomes.

Al

ards an urban strategy

Reconstruction and Development

mme (RDP) emphasises both critical
ges highlighted in this article. The
to address the problems of poverty,
-and meeting basic needs. The

1diis to pursue competition and growth.

RDP seems to concur with the core

it underpinning this article: that
jopment is not simply about redressing
ms - it only becomes sustainable if it
bodies success.

)P also rightly proposes an integrated
ch to South Africa’s development

ge. This shows appreciation of the
lisciplinary nature of the challenge as
‘of the need for policies, strategies
grammes which focus on

structure and human development

n both rural and urban areas.

RDP White Paper pointed out last
there is a need for focused urban, rural
human resources development strategies
should - in their own right and as part
verall plan - form the basis for the
istruction and development of South

an society.

couraging to know that inter-
vernmental task teams led by the RDP

are in the process of developing such
gies. The observations in this article

he global urban debate underscore the
rtance of an urban strategy and provide
pointers towards the vision it should
sue and which issues it should address.

s and towns nced specific attention as
y-have a key role in equipping the

try to meet its economic and social

. to become competitive through
ined growth and to address its many
10-economic inequities.

the flipside, failure to manage urban
/elopment effectively will exacerbate the
ial disruption, violence, economic

spair and physical degradation many

ple have come to associate with cities
I'towns. Moreover, degradation will not
confined to urban areas but will permeate

DICATOR SA Vol 12 No 3 Winter 1995

the entire economic fabric of society.

The apartheid legacy requires particular
approaches to redress shortcomings of the
urban sector as a whole. But it is also a time
to be forward looking. South Africans must
pursue dynamic urban development -
focusing on alleviating poverty and meeting
basic needs on the one hand and achieving
success on the other.

Four strategic themes arc relevant in this
regard:

Q Integrating cities

The physical, social and economic
integration of South Africa’s cities and
towns is essential, both to overcome
apartheid’s legacy and to positivcly position
these areas.

Artificial divisions in and costly forms of
urban areas inhibit their economic prospects
and continue to make them difficult places
to live. Years of neglect of arcas where most
poor people live have left us with cities
without facilities.

Integration is also necessary in the interests
of more efficient and dynamic cities and
towns. Jobs, housing and many types of
amenities are needed to make urban areas
more attractive to investors and residents,

Commuting distances and times have to be
reduced by more effectively co-locating
urban functions, notably jobs and housing,
and by mixing land uses where appropriate.
More people must be drawn back into areas
that have already been developed, and under
utilised or vacant land must be taken
advantage of better.

Urban settlements must also foster the long
term sustainability of the urban
environment. Seen through the prism of the
global economy, our urban areas are single
economic units that either rise, stagnate or
fall together.

This means that the links between inner
cities and other areas have to be
strengthened and especially that the cities
and towns should be managed as united
entities even though they may be diverse,
complex and even spatially dispersed.

Development is
not simply about
redressing
problems - it only
becomes
sustainable if it
also embodies
success

The physical,
social and
economic
integration of
South Africa’s
cities is essential

Cities should be
managed as
united entities
even though they
may be diverse,

complex and
o spatially
Q Improving services and facilities dispersed
Within the framework of integrated cities,
basic infrastructure and services need to be
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Rebuilding the
townships is the
single most
important urban
challenge facing
the country

Assertive Local
Economic
Development
slrategies are
preconditions for
the revitalisation
of cities and
towns

South Africa
needs a culture
of focal
development

provided to cnsure a basic level of human
welfare. Lower income areas require
specitic attention if cities and towns are to
become more habitable.

It is therefore to be welcomed that the RDP
defines ‘rebuilding the townships’ as a
priority. Townships are realities of the urban
landscape: many people live there and
would find it difficult to move.

The challenge is to make them more
pleasant and habitable, environmentally
healthy, safe and economically productive.

This is the single most important urban
development challenge facing the country,

Better housing, infrastructure and services
will make it possible to eradicate air and
water pollution, secure the supply of
adequate water, proper sanitation and
drainage and the management of solid and
industrial waste.

There can be no talk of decent [iving
conditions without proper health,
educational and recreational facilities.
Improvements in these areas will not only
benefit poor urban residents directly, but are
likely to have important economic effects
through greater productivity and incomes.

a Local economic development

Asscrtive Local Economic Development
(LED) strategies are preconditions for the
revitalisation of cities and towns.

There is no standard recipe and the success
of any particular city or town ultimately
depends op the ability of local stakeholders
to pull together the range of resources and
opportunities which would best suit their
particular circumstances,

Economic development ultimately happens
when firms find it feasible to invest
resources. It is difficult to generalise about
the critical point at which this happens.

It is nonetheless useful to reflect on some
trends. International experience suggests
that successtul LED depends on one or mare
of the following factors:

A Local leadership.
1 A sense of crisis which spurs on local

stakcholders to do something about the
plight of their city or town.

CLLLLite vhetile 52

O Commitment to a vision of succes;
ranging from very locally bred optio‘ﬁ‘
to grand approaches related to globgj:
and national economies.

& The effective mobilisation of key']
stakeholders to participate in the.
planning and possibly the :
implementation of a LLED initiative. ana
to contribute to the unlocking of 1g¢
resources in support of the strategy.

South African cities and towns could
fruitfully explore techniques like:

d  Linking urban development programme:
to maximise Jocal employment creatig

2 Special initiatives to encourage and:
develop cntrepreneurship through; fe
example, business competitions:
innovative finance schemes, busines
support programmes and effective
business information centres;

4  Attracting new industries and busine
through, for example, publicity
campaigns, special facilities, special tax
incentives, developing a reputation a
city or town of opportunity.

QO  Special support to strengthen the guali
of business through marketing, sefting
up local business networks, productivity
campaigns and programmes, locak:~ -
service data bases and other methods:

QO Practices which support local busines
for example through tendering
procedures and ‘buy local’ campaigns

O Drawing visitors by identifying the cit
or town’s attractions and working, or
developing them and other potential
sources for tourism, marketing
campaigns and special events.

Whatever route is chosen in cities and i
towns, South Africa needs a culture of local
development. Investors will not merely as

questions about the country’s potential: they:
will ultimately decide to invest or not on.the
grounds of what exists at the time,

It is unrealistic to envisage every town
suddenly becoming 4 haven for foreign or
even big national investors, But while one
hopes that some of the country’s urban ared
can achieve that, the plight of the growing

numbers of urban residents could be highly
improved if local initiatives begin to happen
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stitutional transformation

e quality of institutions which manage the
Foimation of our cities and towns will
arge degree determine the success of
urban development strategy. The
Formation of local government is

ously relevant in this regard.

o

nomic, social and spatial integration
“and towns will be greatly enhanced
tegration of local government.
-ative, planning and revenue

ing capacitics must be rationalised,
utilised, and augmented where

ver, as suggested, local authorities will
ve to take a more active

pmental role. This requires

ng staff away from a merely

trative and control oriented

ach. Capacity building among officials
councillors will have to support change.

ns’ involvement in the process of local
ance is equally important, Not only
1d one hope for a culture of participation
nteraction between local government
‘citizens, but people will have to accept
esponsibility to pay for rents and

S a new culture of rights and
ponsibilities emerges at the local level, it
lLbe impossible to improve and

he transformation of local government
Id not be seen in isolation from

tutional transformation at large.
-governmental fiscal relations between
-al government and the provincial and
ional levels demand immediate attention.

Areas of particular concern are housing
ance, infrastructural funding, passenger
bort subsidies, and support for regional
acal economic development.

rinciple the private sector and capital
irkets should, as far as possible, be

lised to finance urban devclopment. Local
orities should thus be supported -

Ough transparent incentives, facilities or
fers - to access the capital market.

any local authorities lack significant
apacity in this regard and special action is
uired to address their plight. This is
ential, because local government will
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have to lead the charge towards effective

urban based development and reconstruction.

If local authorities are weak, it will be very
difficult to mobilise effective partnerships
able to pursue the kind of development
needed to make cities and towns dynamic
leaders in South Africa’s quest for
prosperity and equity.

One cannot talk of good governance without

alluding to the problem of violence and

crime, which has become one of the greatest
impediments to development. It requires
more than ‘getting tough’ on crime by
improving law enforcement and police
efficiency.

Urban violence needs to be confronted
within neighbourhoods. First, social and
economic regeneration of neighbourhoods -
based on improving services, education and
employment conditions - is crucial. But
communities also need to become more
engaged in combating crime and violence,

One should not unduly romanticise the
notion of community policing, but there can
be little doubt that a joint venture -
involving committed communities and
legitimate security forces - will be essential
if the problem is to be resolved. And it
simply has (o be resolved, for the sake of
urban residents and to attract investors.

Conclusion

Cities face challenges of competition,
sustainable service delivery and alleviating
poverty. This assumes national and
international significance because the
grealer part of the world’s economic activity
takes place in cilies.

It is crucial for policy makers to develop a
better understanding of the relationship
between urban growth, infrastructure and
economic growth. We should grapple with
the dilemmas around the impact of national
policies on cities and, conversely, the
presumably pivotal place of cities in
national policies.

Equity considerations amidst the quest for
urban efficiency will also continue to test
policy makers. This is a global agenda
highty relevant to South Africa and one can
only hope that this country will become
more intensively part of the international

Local authorities
will have to take
a more active
developmental
role

Unless a new
culture of rights
and
responsibilities
emerges, it will
be impossible to
improve and
dynamically
develop local
areas
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The President’s
Conference was
organised to
discuss the
White Paper
before passing
legistation on
how to develop
the smalf
business sector

Com

The President’s Conference on SMME

By Pat Horn
Self-Employed Women’s Union

The President’s Conference on SMMEs, ostensibly held by the Department of Trade and Indus;
to allow input on how to develop the small business sector before passing legisiation, appeared.
some participants to be a massive pre-planned charade of simulated consultation:

n the face of it the President’s

Conference on Small, Micro and

Medium Enterprises, held by the
Department of Trade and Ilndustry (DT1) in
Durban recently, was a model democratic
consultation process in its final stages.

The culmination of workshops held by the
DT in all nine provinces, the President’s
Conference brought together 2 000 people
nationally from various small, micro and
medium enterprises (SMMEs) and service
organisations catering to their needs.

The provincial workshops had been held to
share ideas on a SMME discussion paper
which had been prepared by the DTI.

Criticisms and commeuts received from
some of the provincial workshops, as well as
from interested parties and organisations,
were then ostensibly considered by the DTI
in drawing ap the White Paper on SMMESs,
based on the discussion paper.

Local speakers The President’s Conference was organised
were expected to to discuss and criticise the contents of the
present inputs White Paper before passing legislation on
that had been | how to develop the small business sector in
prepared for a manner compatlble with the
them by the DTI Reconstruction and Development
em by ihe Programme.
Or so we all believed.
CECUL [ YEELLE 54

Rude shocks

But there were some rude shocks awaiting
those who attended the confercnce. Local’
speakers who had been invited to participate
in panel discussions found they were
expected to present inputs that had been:
prepared for them - along with overhead
shdes - by the DTIL '

Because this had not been specified on most
invitations, and was only pointed out when
people arrived at the conference, panellist;
were put in the embarrassing position of -
having to choose whether to withdraw at the
last minute, meekly go ahead and
regurgitate the DTI’s prepared input, or
revolt and kick up a fuss.

My choice was to do the {atter. As a result;
instead of speaking for 15 minutes I was
given only two minutes to put across the
issues which T had been invited to present ©
targeted assistance to disadvantaged groups
in the SMME sector.

A very elaborate division of labour had been
worked out between the chairs of
commissions, coordinators, rapporteurs,
venue monitors and panellists.

None were from the DTI, but were invited

from ditferent organisations, presumably to
lend credibility to the process.
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:pa'rticipams were briefed on what their
cfions were and who should be

roached to deal with different problems.
meant that vatious unsuspecting

iees found themselves having to take
yonsibility for problems created by the

ersons were given the job of keeping
sjlious pancllists in line. Panellists were
e job of defending shortcomings in
hite Paper. Venue monitors were

he job of keeping an eye on the group
¢s among participants and briefing
persons on how to control them.

jor oversight was the failure to provide
ation into any language other than
nglish, which effectively excluded many
y-entrepreneurs and most of the vast
valist sector, for whom the language of
ss is certainly not English.

1pts (o make some adequate last minute
pgements kept floundering as

nsibility for the issue was bounced
kwards and forwards from conference
inistration to commission chairpersons
coordinators to venue monitors and

Ity to participants, including those

fose discomfort in English prevented them
om effectively demanding proper

nslation facilities.

ras simply not good cnough. Constant
tations to make criticisms of the
age shortcoming, when taken up, still

failed to rectify it. It would have been more
honest to state from the start that the
conference was not for the survivalist sector,
but for those in the upper levels of the
SMME sector.

One factor which easured that this was in
fact the situation was the insistence on a
R200 registration fee for each participant,
with no reduction or allowance for people
involved in survivalist enterprises.

Charade

When the commissions finally wrote up
suggestions, comments and views which
emerged from conference participants in
response to the presentations, they were in
for another rude shock. Participants were
presented with instructions to censor their
views to fit in with a pre-prepared format.

Members of commissions, instead of
constituting “specialised grouap(s) preparing
a detailed proposal for government action
and support” based on discussions - as stated
in letters of invitation - found themse{ves
having to choose between mecekly editing
out what they were told by DTI
representatives to remove, throwing a
tantrum and looking like individuals who
cannot participate in group cfforts, or
handing over work for DTI representatives
to edit themselves.

Ultimately it felt like one was just one of
2 000 pawns in a massive act masterminded
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Invitees found
themselves
having to take
responsibility for
problems created
by the DT1

Participants were
presented with
instructions fo
censor their
views fo fit in with
a pre-prepared
format

it felt like one
was just one of
2000 pawns in a
massive act
masterminded by
Big Brother
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Participants
expressed the
feeling that what
they had to say
was not being
listened to

Was it really
necessary to
mobilise such a
show of support
for a government
position which is
in reality fraught

by Big Brother, without being able to work
out who exactly Big Brother was - Minister
Trevor Manuel, his special advisor on

SMMESs Alistair Ruiters, or the White Paper

drafting team.

At particular points along the way, when
panellists, chairpersons, coordinators,
monitors and others were asked to meet to
assess how things were going, they were
spurred on by members of the
administration with ‘jolty hockey sticks’
enthusiasm cxclaiming things like:

You people are really great’;
‘You are all doing so well’;
and
It’s amazing how well everything is
going thanks to you wonderful people’.

That was the final insult to those of us who
had developed a growing suspicion that we
were being used in a massive pre-planned
charade of simulated consultation.
Participants in several different sessions
expressed the feeling that they had been
invited to the conference for the sake of
talking, but that what they had to say was
not being listened to.

Other participants - a majority - loyally
defended the DTI and expressed the belief
that that could not happen under a
democratic government,

All of this raised alarming questions. Was

~ with | the President’s Conference merely an
contradictions, expensive way of making 2 000 people
conflicts of across the spectrum of the SMME sector
interest and | feel they had been consulted in the drafting
vagueness of legislation on SMMEs that had been
worked out beforehand?
Is this going to be the new style of
consultation adopted by ministries of the
democratic government? Are members of
ministries going to rely on the blind faith of
most South Africans that they will not be
duped by a democratic government?
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A better way

The President’s Conference on SMMEs
contrasted starkly with a conference
organised a week later to discuss the Drafy
Labour Relations Bill. With no pretence s
bringing in all the major role players, it
attended by fewer than 50 representatives
the legal profession, labour and busines

Participants listened to position paper:
prepared by the speakers themselves:
hammered out their views on contentio
aspects, and members of the drafting:
committec had to justify, motivate and:
explain various aspects of the Bill.

The expectation was clear that major
pressure was still likely to be brought ic
bear by organised labour and business
order to secure their desired outcomes;;
that this would ultimately influence the
of Act which would eventually be passe

There was no attempt to pass off the .
conference as a final consultation by th
Department of Labour on the Labour .

Relations Bill. 1t was certainly one par;
the consultation process, and a much
cheaper one than the President’s Confel
on SMMEs,

It has to be appreciated that stakeholders:
the labour relations arena arc much bett
organised than those likely to be affected
legislation on SMMESs. Therefore the -
Department of Labour presumably needs:
put less effort into mobilising and '
coordinating responses on the Draft Labour
Relations Bill than the DTI needs to put
responses on SMME legislation. :

Nevertheless, one wonders whether it w
really nccessary to mobilise such a show:
upanimous support for a government .
position which is in reality - and of neces

- franght with contradictions, conflicts of
interest and vagueness in areas where the:
should be clearer practical proposals. TR
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HUMAN DEVELOPMENT INDICES
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For 1991, Western Cape

s ahd Gauteng fall in the high
human development rangs,
while Notthern Province
falls in the low human
development range. Alf
other provinces fall in the
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development ranges.
Compared with 1980, the
Northern Cape improved its
position relative to the other
provinces from fourth to
third place.

LEVELS OF HUMAN
DEVELOPMENT

HHD - High human
development=0,8-1,0

MHD - Medium human
development =0,5-0,8

LHD - Low human
development=0,0-05

The 1991 HDIs for
Coloureds and Blacks are
lower than the HDI for
South Africa (0,677).
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Simon Bekker settled in the Western Cape early this year. Together with two local economists, Je
Eckert and Wolfgang Thomas, he outlines the main characteristics of - and challenges facing - th
Western Cape.

Nine out of 10
inhabitants of the
Western Cape
live either in Cape
Town orin a
provincial town

In economic
terms, the
province’s

performance over
the past decade
has been good

Cape Town’s
population has
doubled to more
than three milfion
in the fast 15
years

AKING THE

By Simon Bekker.
Department of Sociology, University of Stellenbosch

THE WESTERN CAPE

patially, the new Western Cape

province covers just a quarter the area

of the old Cape province. It makes up
10% of the total geographic area of South
Africa and, together with the Free State, is
the third largest province in the country,
smaller only than the Northern and Eastern
Cape provinces, formerly also part of the
Cape.

Its population is more than four million,
representing again some [0% of the
country’s population - although in
population the Western Cape is significantly
smaller than KwaZulu-Natal, the Eastern
Cape, Gauteng and the Northern Transvaal.

Most members of the resident population
speak Afrikaans as their home language.
Most are brown South Africans, and the
overwhelming majority are urban residents,
with nine out of 10 inhabitants of the
Western Cape living either in Cape Town or
in a provincial town.

The province’s temperate winter rainfall
climate has been critical to the development
of irrigated deciduous fruit cultivation, of
surmmer tourist resorts and of the fynbos
found in many of its rural areas.
Simultaneously, its moderate rainfall has led
to a rising demand for sustainable potable
and agricultural water sources.

In economic terms, as Jerry Eckert and
Wolfgang Thomas show in the
accompanying articles, the province’s
performance over the past decade has been
good, particularly when compared to the
national track record.
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HIGH RoA

Without valuable natural mineral résouy
the province has turned to agri-busirness a
its marine resources, to tourism and .
appropriate local industry and commeree:

Its dominant economic sectors are well: i
integrated, its export location is optimal ati
the sustainability of its deciduous
agricultural achievements, particular
irrigated land, is sound. :

When viewed within the country as.
the province reveals high scores on
socio-economic and welfare indicators.'A
South Africa integrates into the changing
global economy, the Western Cape’s future
appears to be on a high road.

Westward migration
An extraordinarily high proportion of urban
residents in the Western Cape live mainly i
and around Cape Town. The city’s

panoramic setting, natural harbour and
strategic historical position have led to rapi
urbanisation: Cape Town'’s population has :
doubled to more than three million in'the i
last |5 years, It is the economic hub and the
centre of the province.

The unusual urban-rural demography of the.
province has been brought about by two set
of related factors. Firstly, rural land was-an
remains held under individual tenure,
overwhelmingly in white hands. There has
never been a black homeland in the Western
Cape and urban-rural migration for brown
and white South Africans has been
unimpeded by government restrictions
throughout the century.
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ridly, migration of black South Africans
ected countrywide by influx control
qeasures - was strictly regulated from the
505 in the province by the Coloured
bour Preference policy, designed by the
tonal Party government to maintain a
gid ceiling on the small proportion of

ick residents in the Western Cape. The
icy was scrapped in the mid-1980s.

=

ng the past decade, as information
sarding the Wesiern Cape’s economic
erformance and levels of living became
geﬁerally available, significant migration

eams of Xhosa speakers hailing from the
stern Cape were directed towards the
Bvifice.

is farge population shift appears to have
peaked.in the early 1990s. The new Western
Cape families - mainly poor houscholds

tha rural past - have settled primarily in
he Cape Town metropolitan area, where

¢ir numbers are approaching half a million.

cordingly, Cape Town’s recent
demographic growth reveals more rapid
creases among its poorer, black and brown
communities than among its better off
ommunities. The fact that one house in
ee in the metropolitan area today is an
formal dwelling aptly illustrates this trend.
Rising crime statistics, gang related and
ther, point in the same direction.

Table 1: Western Cape Population 1994

Area-Race. Number.
Greater Cop’é Town 3033 600
Wast Coast-Olifants River 263:000
Boland-Overberg 466 000
Southern Cape-Karoo 447000
Wesfe'm._c_qpe:'_P_rb_\_lince 4198 000
‘Coloured-Asian 2258 000
Affican ol 1001 000
White 939 000

“Source: Wolfgang :Tho:'més'.'Wesgro

As a consequence, poverty is a rising
challenge in the Western Cape and is
squarely located - in contradistinction to a
number of other provinces with deep rural
poverty challenges - in the metropolitan area
and, increasingly, in smaller urban places.

Cultural identity

These demographic shifts identify a new
coltural challenge for the province. There
are more black than white Western Cape
residents today. In meetings where most
people have become accustomed to easy
Afrikaans or English communication, the
use of Xhosa is increasingly being requested
since Cape Town and the Western Cape are

CAPE
| METROPOLITAN
! AREA

L

5 *\\_I_/'k/ T CAPE /
%ffﬁji”ji%'wf«/
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/// 7
NORTHERN
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Percent

72,2

6,0
i1
10,7

100,0

53,8
23,8
224

Cape Town’s
recent
demographic
growth reveals
more rapid
increases among
its poorer, black
and brown
communities

One house in
three in the
metropolitan area
foday is an
informal dweliing
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Table 2: Tentative Projections for the Total Population

1997
2000
2000
2020

4 570000 + 2;4% péer anum 1994-1997
4840 000 +:2,4% per anum 1997-2000
5958 000 + 2,1% per anum 2000-2010
7120000 + 1.7% per anum-2010-2020

Source: Wolfgong Themaos. Wesgro

Most members of
brown
communities
appear to be
developing a
narrow brown
identity rather
than a
comprehensive
national one

The public image
of government in
the Western Cape
is neither
particularly new
nor particularly
democratic

Perhaps the
greatest
challenge is to
create a unique
Western Cape
identity

considered by many Xhosa speakers as part
of their hinterland.

Most members of majority brown
communities voted for the National Party in
the April 1994 general election, rather than
for the African National Congress (ANC),
and accordingly appear to be developing for
themselves a narrow brown - albeit
ambiguous - identity rather than a
comprehensive national one.

In brown communities, there are indications
that anxiety and suspicion are growing
regarding affirmative action strategies and
urban residential developments addressing
the needs of poor black communities, There
has been little contact over the ycars
between brown and black communities,
located as they were in separate group areas.

In black communities, there arc also
indications that the consequences of
Coloured Labour Preference remain
squarely in residents’ minds and that some
form of redress is expected. White
Afrikaans residents, who have also had little
contact with black South Africans, seem
retiring about this cultural challenge, unable
to develop a new provincial vision or
identity compatible with Afrikaner culture.

In the 1994 election, the new National Party
succeeded in gaining majority control in the
provincial government and appears today (o
be most receptive to its brown and white
constituencies.

Provincial ANC structures - in contrast to
their national counterparts - seem to lack
party political capacity and their provincial
leaders have enjoyed neither a successful
nor a particularly wholesome track record.
Historical tensions between the old white
provincial and city bureaucracies linger on.

In short, the public image of government
and state in the Western Cape is neither
particularly new nor particularly democratic.
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This government and state appear to be
dominated by the new National Party.

Contrasting challenges

It would seem, therefore, that the proviricia
government perceives its task in terms of
two contrasting challenges.

On the one hand, how to keep the Westery
Cape on the high road: on its successful -
economic path involving tourism and

commerce, agri-business and export, the
developmcnt of panoramic Cape Town and
its environs.

On the other hand, how to ensure (hat the -
province is not submerged by new poor
in-migrant communities, by people of

another culture, by skills and preferences’
not easily assimilable into the existing fab
of Western Cape life.

Most leaders in the Western Cape petceive
these two trends as opposed (0 one another
to be addressed in adversarial mode. Such
views increase the potential in the province
for a deepening of ethnic divides and for:a:
concomitant rise in community conflict;

But 1t is possible to define the two scparate
challenges as one: to develop a viable
Western Cape identity within wider South
Africa.

At present, the emergent Western Cape
identity is widely perceived as antagonistic
(o a new emerging South African identity;
Accordingly, it is experienced as alienating
and divisive by the minority in the provin¢
who identify with the new national ideatity,

An alternative would be to create a unique
Western Cape identity, defined and owned:
by all resident communities in the province; .
that would be cxplicitly complementary-an
interactive with a new cmerging national
identity. This perhaps is thc greatest

challenge facing the Western Cape today, {24
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THE WESTERN CAPE

uring the 1960s and 1970s
reflections about economic growth
or stagnation in the Western Cape
rfaced only occasionally, at economic
nferences, in dissertation research or
rough ad hoc commissioned studies.

the early 1980s studies of the region
ested a strong trend towards relative
omic stagnation compared with the rest
€ country.

tight control of African influx in the
estern Cape, the locational disadvantage
the region in regard to the former
¢toria-Witwatersrand-Vereeniging area -
gravated by the government’s import
bstitution policy - the absence of any

ong ‘lead sector’ and the artificial
traction’ of investments to the homelands
ere given as explanations.

trospectively, the early 1980s were in fact
urning point in the long run growth path
the Western Cape.

r from being chronically stagnant it turned
t that the Western Cape was relatively
etter equipped for the new growth phase
into which South Africa had to move but
which apartheid, sanctions and other
Structural impediments retarded during
much of the 1980s and early 1990s.
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By Wolfgang Thomas
Economic Development Coordinator, Wesgro

The following arc some of the forces which
have shaped the Western Cape’s growth in
the last [0 years:

a Migration

With the abolition of influx control and the
Coloured Labour Preference Policy, the
African population in the region
approximately doubled from 285 000 in
1980 to 585 000 in 1985 and thereafter once
more to an estimated 1,2 million in 1995,

@ Sector linkages

Although the region has no mining sector or
heavy industry of significance, its dominant
economic sectors - agriculture, food
processing, fishing, clothing and textiles,
and tourism - have strong forward and
backward linkages which augur well for a
regional growth momentum, once the core
sectors start taking off.

At the same time the region is not burdened
by any major declining sector or industry.

0 Export capacity

Although generally constrained in its
exports by sanctions, the Western Cape has
over the past decade gradually developed its
export capacity, particularly in the
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AINTAINING A LEADING EDGE

» economic challenge confronting the Western Cape at the start of a new decade of expected
-higher growth in South Africa is to reshape its vision for growth and development, giving

ression to specific opportunities as well as tasks that need to be tackled in order to maintain
its leading edge’.

Retrospectively,
the early 1980s
were a turning
point in the long
run growth path
of the Western
Cape

The Western
Cape was
relatively better
equipped for the
new growth
phase into which
South Africa had
to move
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agricultural sector - deciduous fruit, grapes
and frit juices -~ and in some industrial
niches.

Rapid enable the region to advance much faster
in-migration of

rural Africans and

- leap.
unconvincing
claims on ,
national |9 Consumer demand
resources could Rapid population growth, the increase in
impede consumer spending of lower, middle and
development | higher income households and a well

developed retail sector have all contributed

locally produced goods.

This has happened notwithstanding the
virtual stagnation in aggregate (real) Gross
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- Domestic Product in the country, In

¢ 4 Information transfer _
* The locational disadvantage of the Y

Experience gained during these years should

now that foreign markets are open and local
EXPort awareness is experiencing a quantum

to relatively buoyant consumer demand for

- development gaps are narrowing.

O Public sector

- presence in the region is fairly broad base

- metropolitan-local and pdld%ldtcl] levels.

- orientation. The Western Cape economy

the expenditure categories the Weg

share in national spending is above i
population share, and in several cate
is above the 14,2% Gross Regional:
Product-Gross Domestic Pmduct shi

Cape in regard to Gauteng has becom
significant over the past decade, givi
rapid advance in high-tech informati
transfers, the relative decline in transg
costs with respect to virtually every m
transport, and the increasing blgl‘l_lflc _
foreign trade. '

Thus, the long run trend towards
centralisation of production and finan
well as service activities around Gau
has been slowed, if not reversed, with o
locational factors - like the working and
living environment, skills available log
a lower rate of labour turnover, harbour
access etc - playing a more significant

1 Urbanisation

Where future economic growth and th
socio-political stability of a region is-
decisively influenced by the degree and
trend of urban-rural disequilibrium, th
Western Cape also seems to have a disti
advantage over other regions in South
Africa.

Most of the region’s smaller towns and
tarming areas are effectively linked to the
urban infrastructure, and rural-urban

The expansion of the government secto
Parliament and state department oftices
instituted a significant growth impetus

during the last decade. The public secto

and includes the national, provincial.

4 Small enterprise

Finally, South Africa is currenily _
experiencing a major shift from big busines
domination to a greater small enterprise

seems well placed to participate in that new

thrust, given a less dominant corporate
sector and relatively more small, medium
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cro enterprises in its present
mic structure.

anced growth

fthese strategically significant forces
contributed to a growth path of the

ern Cape which Wesgro’s 1992 ‘Guide
 Western Cape Economy” summed up
he suggestive title: ‘South Africa’s
ing Edge?’.

the country as a whole went through
ses of relatively sharp declines - and
 upturns - during the fate 1980s and
1990s, the Western Cape experienced
balanced growth and a slightly higher
ige rate of growth,

ical question arising in the light of
jonwide efforts to accelerate economic
wth is: does the Western Cape still have
ding edge now that all regions are

g to increase exports, with the mining
r geared for major expansion and
ieficiation projects, stimulated by an
ernational commodity boom, and with
eng likely to atlract the bulk of foreign
ell as local new investment?

o important factors would seem to
mpede local development momentum. The
Vestern Cape’s relatively high per capita
ome level, its lower unemployment level
L better scores on most social

elopment indicators put the region at a
advantage with respect to claims towards
ational resource allocations for social
evelopment.

the same time rapid in-migration of rural
Africans to the Greater Cape Town
etropolitan area have created major
acklogs in the supply of cven the most
asic housing and otber social development
amenities. If these backlogs are not
ddressed, the region’s social fabric could
e endangered, with scrious conscquences
pilling over into the economic sphere.

'hus, the challenge confronting the Western
ape at the start of the new decade of
encrally expected higher growth in South
frica is to reshape its vision for economic
rowth and development, giving expression
“to specific opportunities as well as (o tasks
that need to be tackled in order to maintain
-its ‘leading edge’. IR

Wesgro's full title is: Association for (he Promotion of
Economic Growth in the Westerm Cape.

INDICATOR SA Vo! 12 No 3 Winter 1995
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The Western Cape is more developed than most other provinces. The coming decade will de
whether it will continue to be better off. Population growth and movement, trends in agriculture
development programmes, land reform, and changes in labour law and race relations in agricult
shape the province’s future.

Western Cape has
the highest formal
sector employment
rate and lowest
rates for
unemployment,
labour dependency
and dependency
on the informal
sector

Congestion is
extreme, violence
high, incomes
non-existent for
many and the
quality of life
degrading in
many townships
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WESTERN CAPE

ARVESTING GROWTH

By Jerry Eckert .
Department of Agricultural Economics, University of Stellenbosch

or the next 20 years, transitions in the
raral Western Cape will be shaped by
five factors.

They are; demographic growth and
movements; patterns of growth and decline
in different parts of agriculture; the extent
and nature of rural programmes under the
Reconstruction and Development
Programme (RDP); the nature and cxtent of
land reform; and labour law and race
relations in agriculture.

The Western Cape is comparatively better
developed than most other provinces. Tt and
Gauteng vie for top ranking in most socio-
economic indicators,

The Western Cape currently has the ‘best’
scores for such measures as adult literacy,
school attendance rates, pupil:teacher ratios,
infant mortality rates, tcenage birth rates and
total fertility rates. It has the lowest
percentage of people living in informal
housing.

The province is second to Gauteng in some
measures of labour force participation.
However, the Western Cape has the highest
formal sector employment rate and lowest
rates for unemployment, labour dependency
and dependency on the informal sector. 1t is
second (o Gauteng in per capita incomes and
the equality of income distribution.

More important, however, are the gaps
between the two provincees and less
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developed regions. The Lomplehen's.i
Human Developmcnt index (HDI) dlff
widely between provinces.

The Western Cape, with the bighest

provincial HDI of 0,76, ranks with cou
like Brazil and the United Arab Emirat
sharp contrast, the Eastern Cape and
Northern Transvaal have HDIs below
comparable with countries like I esoth an
Zimbabwe.

In-migration

These differences drive and direct internal
migration. Natural population growth i
Western Cape is low, reflecting socio-
economic factors, but in-migration md
population growth remain strong. '

The Cape metropolitan area may be

approaching saturation following the pen
up flood of migrants after the repeal of
influx control. Congestion is now extren
violence high, incomes non-existent for-
many and the quallty of life degrading i m
many townships in the Cape Flats.

One result is a spatial dispersion of Xhosa
speaking recent arrivals. Informal Africa
settlements are growing on the fringes of
nearly every rural town in the province an
in percentage terms, they may be glowm '
faster than the Cape Flats.

Two long term consequences are clear. The
first is a leavening of inter-provincial
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decline in the Western Cape. Second, every
ttle rural dorp is on the threshold of
becoming a microcosm of the transition and
adjustment crises now seen primarily in
rban areas.

Trends in agriculture

agriculture, several broad trends are

ble. Market liberalisation and acceptance
f the General Agreement on Tariffs and
Trade bring world prices more directly to
the farm gate. Many analysts feel that rain

d winter grain producers in the Western
ape will be the worst affected.

Diversitication into mixed farming systems,
with oilseeds and livestock replacing wheat,
is expected. Levels of input use and value of
output per hectare will probably decline in
rain fed areas.

The comparison between domestic wheat
prices (R730 to R750 per tonne) and an
interuational wheat price of R45() per (onne
landed in Cape Town is recciving political
attention, fuetled by the newly enfranchised
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voices of low income bread consumers.
Consumer interests of the poor, politicised
by the introduction of VAT, will become a
growing force in agricultural policy.

Another decade of strongly expansive,
export led growth is expected in deciduous
fruit, along with continued strength in
wines.

Together these products will sustain further
expansion of commercial agriculture’s
employment in the province. Commercial
farm employment in other provinces s
likely to decline.

These trends suggest an imbalance in
agriculture’s future, with irrigated areas
growing and rain fed arcas contracting.
Lacal off-farm economies, which depend in
vital ways on links with larming and farm
incomes, will mirvor these on-farm trends.

Growing gaps in employment, Gross
Domestic Product generation and personal
incomes can be expected hetween districts
in the province. The econoimic bases of
smaller rural towns in rain fed areas could
be at risk.
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Acthur Bozas

In the short term,
aggregate quality
of life indicators
wilf decline in the
Western Cape

Consumer
interests of the
poor will become
a growing force in
agricultural policy
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The future of land
reform in the
province is
undefined and
unclear

A de facto
coloured labour
preference
remains in rural
and urban
Western Cape

The coming
decade in the
rural Western

Cape will be one
of great fluidity
and change

RDP and land

If successful, the Reconstruction and
Development Programme (RDP) will
influence rural change in fundamental ways.
If jobs are created and quality of life
enhanced in the Western Cape faster than
elsewhere, in-migration will increase.

Theory tells us that new migrants will
exceed new jobs by perhaps two 1o one. If
Cape Town wins its Olympic bid, the
demography of the province will alter
measurably.

More likely, however, is that the RDP will
target points of greatest need and spending
will be concentrated elsewhere. Normal
migration to the Western Cape could slow.
Within the province, rural-urban balances in
RDP spending will influence where many
African migrants get off the bus.

If the RDP succeeds in redistributing
incomes to the poor, and if electrification
proceeds as planned, consumer demand
could increase markedly for meat, milk and
fruit, vegetables and other perishable
products. These are exactly the commodities
poised for growth in the next decade. Thus,
capacity to expand supplies may dampen
possible pressures on consumer prices.

Growing demand for these products could
support land reforms focused on small scale
farming. Recent research suggests that land
reform successes in the Western Cape may
be with deciduous fruit and table grapes
(Conradie 1995).

Commercial farmers’ associations are
becoming proactive in implementing these
ideas, with their own farm workers as
beneficiaries. Limited options appear
feasible for rain fed areas provided that the
market continues to support shifting from
cereals to livestock.

However, the future of land reform in the
province is undefined and unclear. What is
clear is that land reform must be designed
and implemented in an environment in

GLletiotin vt .

which commercial agriculture is the dy
force behind rural employment and ¢
family welfare. '

Other influences

The final, basic influences on the rura
Western Cape are pooled here becauise
determines the other. They are the unkn
futures of labour and race relations; .
specifically on farms and in rural,
agri-business dependent towns. ¢

Extending labour law to farms means tk
farm labour will be managed more bs
economic than by social criteria. Th
number, uscs and relationships with far
workers will be intensively scrutinisec
management. o

Meanwhile, in the face of rapidly growin;
numbers of semi-skilled African
in-migrants, a ncw cooperative coalitio
emerging between coloured farm worké
and farm owners (Ewert and Hamman
1995). While the Coloured Labour
Preference laws are long gone, a de facto
coloured labour preference remains in rural
and urban Western Cape.

The joint effects of these two dynamics,. :
attempts to unionise farm workers and:th
continued arrival of new migrants whoare
still considered ‘outsiders’, may politicise:
the situation.

The coming decade in the rural Western
Cape will be one of great fluidity and
change. However, the province, perhaps::
more than most, has strong reasons to oo
forward to the future. I24A '
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LEVELS OF EDUCATION

Level of Education of Economically Active Population

Matric: 19.14%

Std 6-9: 34.57%

Tertiary: 10.48%

- Other: 0.42%

None: 8.90%

Gr 1 - Std 5: 26.49%

Level of Education of Unemployed Persons
Matric: 14.78%

Tertiary: 1.86%
Other: 0.46%

Std 6-9: 37.93%
None: 10.41%

Gr 1 - Std 5: 34.56%

Source: Central Statistical Services (1995) The Socio-Economic State of South Africa as reflected by

October Household Survey and the HDI.
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o analyse the future of science and
technology in a democratic South

' Africa one must critically study the
past and the present. As much as the past is
portant in articulating a new vision, we
are mindful of the danger inherent in
Jowing the future course of science and
chnology to be dictated by the past.

¢ science and technology enterprise in
South Africa was a product of a flawed civil
society, a society that has been debunked.
The socio-political changes that have taken
place in the last year offer a rare opportunity
fora ‘back to basics’ transformation of the
science and technology (S&T) system,
which is essential to rectify aspects of it.

Firstly, the S&T system did not have
integrity and legitimacy. It was marked by
waste, fragmentation, personal agendas and
limited national agendas, and lack of
articulation. It was compelled chiefly by the
policies of apartheid.

Secondly, security and defence drove the
development of S&T. Ventures like Sasol
and Mosgass, designed to forecast and meet
the energy needs of apartheid South Africa,
as well as the uranium enrichment and
nuclear weapons programmes, were inspired
by security and defence considerations and
not by service to the basic needs of the

- larger society.

Thirdly, there was little accountability in the
system. Efficiency and effectiveness were
given scant regard. The system, in cohort
with its political patrons, defined its
outcomes and was the final judge of its
performance,

Fourthly, the human resources component of
the system did not - and still does not -
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reflect the nation, a characteristic that
renders it illegitimate. In the past admission
to the system was based on the criteria of
race and ideological correctness.

Finally, the system simulated a First World
research infrastructure, instead of the real
situation of a developing nation. That South
Africa today has a First World science and
technology system sitting atop a host of
unsolved Third World social and economic
problems is not by accident.

The present

The ghost of the past undoubtedly haunts the
present. The situation as existed under
apartheid has not changed much, but since
the April 1994 elections there have been
developments worth mentioning.

Most significantly, the African National
Congress led Government of National Unity
has created a Ministry of Arts, Culture,
Science and Technology. This is the first
time in South Africa’s history that the
coordination and administration of S&T has
been elevated to the highest level of
government. Equally significant is that the
new cabinet portfolio is held by an African.

The creation of a parliamentary select
committee on S&T is also significant. The
advantages for the country will increase to
the extent that the mandate of the committee
includes oversight and advice on the
strategic implications of S&T with respect
to national economic and social necds. The
committee will be supported by a technical
unit that should provide expert input into the
decision making process.

Within the S&T system, changes are taking
place slowly. Scientific and technological

ransforming Science and Technology

:South Africa must strategically invest in science and technology if it is to meet the challenges of
development, global industrial competition and a rising standard of living. Socio-political changes
offer a rare opportunity for a back to basics transformation of the science and technology system.

South Africa has
a first world
system sitting
atop a host of
third world
problems

S&T has been
elevated to the
highest level of
government
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Changes to
institutions of
vital importance
must not be left
entirely to the
institutions
themselves

institutions - national laboratories, institutes,
science councils and parastatals - which
were once the enclaves of white privilege
have began 10 re-assess their missions and
goals against a new set of criteria.

As a result institutions which only five ycars
ago operated within the strict confines of
their mandates, and could nol have cared
less about the needs of the larger society,
have been churning out corporate plans
detailing new missions ol social justice
which they aver are in line with the broad
objectives of the Reconstruction and
Development Programme (RDP).

This development is important, not least
because thesc institutions are a critical part
of the national S&T base, which offers
many possibilities for economic and social
development.

That these institutions should cven begin to
assess their activitics under difterent sets of
criteria is commendable - although some of
the changes are self induced and carefully
choreographed to present a semblance of
change.

Changes to institutions of vital importance
to national goals must not be left entirely to
the dictates of the institutions themselves.
Statements made by Minister Ben Ngubane,
regarding three major initiatives his ministry
is undertaking this year, augur well for the
future of S&T in South Africa.

They are the formation of a new national
Science and Technology Advisory Council.
the transformation of the Science and
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Technology Initiative (STI) into th
National Science and Technology
and a rescarch foresight cxercise,

These initiatives are indisputably great
milestones for science and tedmolog
the important issue will be the way ir
they are carried out.

For example, we believe it was pcrha
misguided to transtorm the STI - creat
the mass democratic movement befo
elections to engage S&T institutions:
national S&T Forum. The STI has ot
its usefulness. The nation nceded a fre'
start,

The Forum has been cstablished, howe
with around 80 stakeholders representi
very wide range of interests. Its purpos
be to develop policy ideas and bounce th
off the Minister, Some Forum stakehold,
will become members of the Advisory
Council, which will be formed soon.

At its first plenary session, the Forum..
investigated ways of dlldllll‘lg and
conducting a foresight exercise for S&
South Africa, both of which will be -
important in informing new policy. Tt a
discussed the skeleton of a S&T White
Paper, which will be produced this yea

Interest groups

The current environment is dominated by
interest groups vying to influcnce the fut
of science and technology in South Aftic
One of the interest groups wishes to
maintain the status quo for benign reason
The members of this camp fall two groups

On the one hand arc those who have
personally helped steer South Africa’s S&
to where it is today. They see the system a
their handiwork and view any criticism of
as a personal affront. Their concerns are -
couched in the need to maintain cxcellence,
quality and academic frecdom, which are -
dramatically held up as sacred cows.

On the other hand are public servants who
view any major reform of the system as a
threat to their jobs. Thus they join the ‘old
guard’ in trying to ensure it is left intact.

A second interest group comprises people
occupying key positions in every facet of
the science and technology cnterprise, and
serving on the committees and associations
representing key S&T institutions.
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Their central thesis is that the current S&T
ystem could be strengthened to
ccommodate new demands on it. They see
need tor reform, but argue that it must not
g imposed on institutions and facilities.
ince they have experience in managing
&T, they argue that they must define the
ope and ratc of change, and oversee it.

he third group consists of black academics,
cientists and engineers who in the past have
een denied the opportunity to participate in
ranaging S&T institutions. They rightly
vant to participate at the highest level in
rder to shape the future of the system.

he fourth group is made up of various
lements of organised labour, civics and a
whole host of South Africans whose lives
ave never been touched by the positive
esults of science and technology. This
roup belicves it has the right to make
lemands on the S&T system because of the
uge public investment that goes into it.

Characteristic of politics in a democratic
ocicty, all these interest groups have spent
nordinate amounts of energy and time
ooing the Minister and his Deputy with
“their individual agendas. The net result is
ess talk about a national agenda than about
:group agendas. Unless checked, this will
viden the great divide in the S&T system.

side from these pressures, an enormous
stress factor was created by the appointment
f a Minister and Deputy Minister from
olitical parties philosophically opposed on
_many issues. Public disagreements on policy
‘between the Minister and his former
‘Deputy, Winnie Mandela, resulted.

The Ministry of Axts, Culture, Science and
Technology has also been besieged by
internal squabbles. Its departmeat has been
non-functional bordering on paralysis.
Policy making has been ad hoc and planning
has lacked strategic coherence,

Thus the science and technology scene is
murky and confused. But it is within this
miliey that a new vision for science and
technology in South Africa must be forged.

The future

Whether science and technology thrives in
the new South Africa given its chequered
history and current imponderables will
depend to a large extent on how the system
is transformed and subsequently managed.
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We reckon that any new S&T policies must
contend with the constraints vestiges of the
past may have on articulating a new vision.
S&T reform will have to play the role of
purger and pathfinder. As purger, it will
have to root out the old order without
harming the system. As pathfinder, it will
have to chart a course for national economic
and social development.

The reform process, we believe., must begin

with a thorough national assessment of ail
publicly funded S&T institutions. This
exercise is crucial for several reasons,

Firstly, it offers a unique opportunity to
assess the strengths and weaknesses of the
S&T system, Secondly, it would help define
mechanisms for strengthening the
infrastructure of S&T. Thirdly, the
performance of institutions in the system
could be measured against stated criteria as
well as considering whether the criteria are
sound.

The current
environment is
dominated by
interest groups
vying to influence
the future of S&T

Better still, it could offer the opportunity to
assess whether some institutions should
continue to exist in their present form or
whether their missions should be directed to
reflect the new socio-political environment.

A national assessment is also important
becausce in the last few years S&T
institutions have undergone important
changes: significant parts of their operations
were commercialised at the instigation of
the former government.

The new Government, members of the
scientific community and the public may
now wish to know exactly how institutions’
operations are divided between private and
public endeavours. Unless the structures,
mandales, systems and cultures of these
institutions are radically transformed, things
will simply continue as before.

In this context, we believe that merely
reconstituting boards and appointing new
presidents for some institutions may not be
the right approach to addressing problems
confronting the S&T system. We

Whether S&T
thrives wifl
depend largely
on how the
system is
transformed and
managed
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Reform must
begin with a
thorough
assessment of
S&T institutions

The new nation
must construct a
new agenda for
science and
technology

The views expressed
in this article do not
reflect the institutions
of affiliation of the
authors. The article
first appeared in the
Times Higher
Educatlon
gplement, London,
ebruary 24, 1995,

recominend that assessment be undertaken
at the behest of the Cabinet since S&T 18
pervasive in all government departinents.

Such an exercise would lay the foundation
for a fundamental restructuring of the
system, Once the system has been assessed,
we propose that the following guiding
principles underpin reform:

O The system must be expanded,
maximised and made more relevant to
the needs of South African society.

Q The efficiency and effectiveness of the
system must be maximised by setting
specific goals and outputs for
institutions, and matching outputs with
appropriate investment, Changes in
South Africa are strongly influencing
public decisions on the direction, timing,
and level of industrial research and
development efforts.

0 More people must be involved in S&T
decision making as a way of broadening
the constituent base. S&T did not have
legitimacy because most South Africans
were denied access to it. Equally, people
are not well informed about S&T but
live in a society of growing
sophistication. If S&T begins to reflect
the ethnic composition of South Africa,
and people learn to appreciate the
impact of science on their lives, the
system will have a solid future.

2 Contlicting objectives and interests must
be minimised by setting well defined
roles for institutions in the S&T system,
which in the past was characterised by
duplication and waste. This measure
will also ensure accountability.

3 The system must have short and long
term goals. Tomorrow’s emphases for
S&T efforts arise from today’s
problems, so our S&T policies should
not be dictated only by short term goals.

New agenda

What the principles set out to do is to
provide an opportunity to fundamentally
rethink the role of science and technology.
The result should be a new vision on how
S&T can contribule to economic growth,
social advancement and national security in
the years ahead. It is possible to raise a set
of questions that illustrate some of the issues
which a new agenda must address.
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Africa must prosper economically to me

South Africa has eight science ¢
major national laboratories suppo
nearly R3,5 billion a ycar. Are th

missions still pertinent? ,

Should the councils compete forba
research funding as do universit
compelled to find industrial co- fund”' s
applied rescarch?

South Africa has 21 univcrsilie;;.--ln
limited resources, can they all aspir
world class research in every fleld‘7

Industrial rescarch and developmen

critical role in translating fundament
discoverics into practical innovatio;
private investment is stagnating an
shifting towards short term focus.

does this trend imply for the role o
government in long term research?

The present science and enginecring
education system largely neglects the
technical skills of those who are not:
destined to become scientists or engin
and neither meets the country’s need
large pool of technically trained woz]
adequately prepares students for high
workplaces. What can South Africa'l
from the training systems of other co

The research efforts in universities are
strongly oriented toward fundamenta
research while industrial research is sys!
oriented. Yet incremental improvements
the production line are ey to industriz
competitiveness. How can a better bdl
be achieved?

Conclusion
Some national imperatives are clear. South

the needs of today and tomorrow. The']
lies in innovation. We must strategically
invest in S&T if it is to meet the challeng
of the RDP, global industrial compenhon
and a rising standard of living.

South Africa will also need new knowled
to meet new threats to health and the
environment. These tasks require
re-examination of the science and
technology system and invigorating of its
critical institutions, including its research
intensive universities, research councils an'
industrial research capability.

The new nation must construct a new
agenda for science and technology. 4@
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OMPARATIVE

Comparative Human Development Index
(Compared with selected countries 1992)
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The Human Development index is a measurement of peoples’ ability to live a
long and healthy life, to communicate, to participate in the community and to
have sufficient means to be able to afford a decent fiving.

With an index of 0,677, South Africa falls in the medium range of human
development along with, among others, Paraguay (0,679) and China (0,644).
The HDIs for South Africa’s neighbouring countries range trom 0,670 for
Botswana to 0,252 for Mozambique.

LEVELS OF HUMAN DEVELOPMENT

HHD - High human development = 0,8 - 1,0
MHD - Medium human development = 0,5- 0,8
LHD - Low human development =0,0- 0,5

Source: Central Statistical Services {1895) The Socio-Economic State of South Africa as refiected by
Qctober Household Survey and the HDi.



Parliament’s Role in Foreign Po
:

There has been controversy over the ‘exclusive’ way in which foreign affairs policy has
decided by the Ministry and Department of Foreign Affairs. Raymond Suttner, chairma
Parliamentary Portfolio Committee on Foreign Affairs, believes Parliament has a greater r
in foreign policy in the interests good policy, public scrutiny and debate.

The legisiature in
pre-1994 South
Africa tended to

rubber stamp
decisions of the
executive

There is a
traditional culture
of secrecy in
foreign affairs.
Information is
only disclosed
when there js a
Crisis

By Raymond Suttner
African National Congress Member of Parliament, _
Chairman of the Parliamentary Portfolio Committee on Foreign Affair;

raditionally, there has been little to

say about Parliament and foreign

policy. Foreign policy making has
tended to be concentrated in the hands of a
narrow circle of politicians and burcaucrats,
Parliament has ‘had its say’ once a yearin a
debate on the Foreign Affairs budget vote.
Otherwise it has had little role or input.

A very experienced former Ambassador,
Donald Sole, has written:

“The formulation of South Africa’s
Joreign policy has traditionally been the
responsibility of the executive head of
government (prime minister or
president} and his foreign minister.

“Policy formulation was therefore
limited to a handful of individuals whao
constituted « special kind of elite. For
all practical purposes Parliament
plaved no role in foreign policy and the
role of Cabinet tended to be limited to
acquiescence or approval.

“Decision making is tvpically the
preserve of the select few: in major
matters of foreign policy they would be
the principal political office holders and
a handful of top officials.”

He continues by arguing:

“The political structures created by the
South Africa Act had further important
and enduring implications for South
Africa’s foreign relations.
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“Following the British Westmin
model, a parliamentary ‘form of
government' - a cabinet system:.
established. This arrangement.ir .-
practice greatly strengthened the ro
the executive branch of governm
that of the legislature in policy maki

“Iin the realm of foreign policy maki
specifically, it is appropriate to sa
the Westminster system tends to imp
Sfurther restrictions on the already
limited, secondary role that legislat
commonly play relative to that of
executives.”

It may be that what is described regardi
foreign affairs was merely an extree

example of a broader phenomenon: th
legislature in pre-1994 South Africa tende
{o rubber stamp decisions of the execu

There were no vehicles for ensuring that t
legislature made a creative input into thi
governmental process. '

Parliamentary cominittecs in the old sys
were basically called in to refine the _
language ot what had been dratted by the:
exceutive. They roet in secret and seldom:
made significant changes to what had bee
drafted.

More specifically, with regard o foreign
affairs there is a traditionat culture of
secrecy, where information is not disclosed
unless there is a crisis or some such
eventuality forcing a break in practice.
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olving Parliament

ticle operates from the premise that
ament should be involved in the process
reign policy making: that foreign policy
1d not be the exclusive preserve of
essional diplomats and the Ministry of

ctly speaking, foreign policy is not the
-fusive preserve of the Department of

ign Affairs and is made and influenced
many other ministries.)

ere is no reason why foreign policy

uld enjoy a special status in relation to

. public and Parliament, compared with
ier areas of policy. Every area of policy is
ue. But no area of policy can enjoy a
tus so special that it is outside of control
democratic influence.

e need to remember that whatever is done
y.the Minister or the Department of

reign Affairs is done in the name of South
rica and the public. How do we react to

at is done in our name? How do we
onitor what is done in our name, and how
do we ensurc that it accords with our
nceptions of what ought to be done?

rliament is the pre-eminent institution
hrough which the public expresses its

ews. We need to move away from a
situation which presumes that because
oreign affairs - like every other field of
policy - has a special area of concern, it cun
be exempted from the same degree of
pacliamentary scrutiny that applies to
defence or security or home affairs.

There is a form of elitism that can easily be
allowed to re-develop in the executive
inless we are wary. It is inimical to
“democracy, whether it comes under the
guise of professionalism or not.

“We must be wary of a claim that the public

is not really interested in external
~relationships and we should concentrate on
“providing the information that will make
‘such interest viable,

. David Fig of the Group for Environmental
Monitoring, in & submission to the
Parliamentary Portfolio Committee on
Forcign Affairs on May 31, critiqued the
prevailing situation through reference to the

the Non-Proliferation of Nuclear Weapons
(NPT):
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controversy over the review of the Treaty on

“All of this was decided, over our heads,
by the Ministry of Foreign Affairs,
which never sought to make the debate
public in South Africa.

“In a number of approaches to officials
of the Ministry it became clear that the
officials had taken few if any steps fo
sensitise the public to its decisions: in
fact, enguiries were treated with
increduldity that the public might have
aity interest in the outcome of the New
York conference.

“At most { received bland and
patronising responses to questions about
South Africa’s official position. My
abiding impression was that the
Ministry was not behaving in...a
transparent fushion.

“It assumed, moreover, that South
African citizens were passive and
unconcerned about the future of
international relations, global security
and the survival of the planet over the
next 25 years.

“There is indeed a significant domestic
constituency interested in these things.
We have a perfect right to be. And we
have a perfect right to demand full

v

information of the Ministry."”

These are some of the reasons why
Parliament must be involved in foreign
affairs. The bulk of this article addresses
how that involvement should be manifested.

New rules

The evolution of the relationship between
legislature and executive in the new
dispensation is still being worked out.
Nothing is final. This is a transition period.

The new Parliamentarians elected -
especially the African National Congress
(ANC), which drove the process of reform -
were not prepared to follow in the steps of
their predecessors and explicitly rejected the
idea of being rubber stamps of the Cabinet.

Parliament is now seen as having a distinct
role to play in the process of government. A
revised parliamentary system is being
developed in order to provide tor the
creativity of every member. This process
also ought to facilitate the connection of
Parliament to the public, through the

No area of policy
can enjoy a
status so special
that it is outside
of controf and
democratic
influence

We must be wary
of a claim that the
public is not
really interested
in external
relationships

The new
Parliamentarians
explicitly rejected
the idea of being
rubber stamps of
the Cabinet

committec system.
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Parliamentary
committees can
summon people,
procure
documents and
receive
representations

The relationship
between the
committees and
ministries has
varied

The new rules
have provided
opportunity for
cettain
madifications of
the ofd situation

Rule 52 of the revised rules of Parliament,
passed in February 1995, now empowers
comumittees, among other things, to;

“monitor, investigate, enquire into and
make recommendations relating to any
aspect of the legislative programime,
budget rationalisation, restructuring,
Sunctioning, organisation, structure,
personnel, policy formulation or any
other matter it may consider relevant, of
the govermment department or
departments falling within the category
of affairs assigned to the
committee...and may for that purpose
consult and liaise with such departiment
or departments...’

In execution of these duties a committee has
power, among other things and according to

Section 58(2) of the Interim Constitution, to:

G Summon any person to appear before it
to give evidence on oath or affirmation.

0 Summon any person to appear before it

to produce any documents required by it.

0 Receive representations from interested
people or parties.

A number of committees immediately acted
to implement the new powers. In
considering legislation, committees have
met in public and in some cases received a
great deal of written and oral evidence.

On other matters of public importance, such
as consideration of draft policy documents,
some committees have solicited public
comments, some of which has been in
writing, others orally.

The committees themselves have made
inputs to their departments on policy and
legislation. In some cases this has led to
substantial exchange of views and revisions
of policy positions and legislation.

The relationship between the committees
and various ministries has varied, and has
been affected by several factors, including
whether or not the Minister concerned is an
ANC Minister, the personal style of the
particular Minister, and the style, capacity
and dynamics of the committee concerned.

Obviously the degree of cooperation
between non-ANC Ministers and ANC
dominated commitiees or ANC committees
chairpersons can have definite limits.
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But it is also true that the personal
pmncu}a: Ministers and Deputy Min
irrespective of their party affiliatior
determines the character of the inpu
comimittees are able to make. For:
who has never been a Minister bef:
input of another factor into decisio
May SCem an unnecessary diversib.

There are no inherited mechanmm
consultation with Committees or to éns;
advanced notice of legislation and so
Often consultation or briefing does no
place Consequently, not every Ielat
is a smooth one.

Another important issue is building th
capacity of committees to fulfil tas
fall upon them. At present, most co
- including Foreign Affairs - are witl
administrative or research back up..

significant role to be performed, thi
have to be remedied.

After April 1994
The process of decision making on fo
affairs is not substantially different un
the ANC led Government than it was
Colin Eglin, Democratic Party Membi
Parliament, remarked in the 1995 Fore n
Affairs budget: :

“Let me say as an outsider that it i$:not
very clear what the Foreign Policy”
Jormulation process involves today. It
not very clear, it is not very ()bvzom an(_
ﬁankly it is not very transparent.” :

Decisions with foreign policy imp]icatiQnS_
are made by the President, Vice Presidents,
Minister and Deputy Minister of Foreign
Affairs and various other Ministries - in:
particular Trade and Industry, Home Affair,
and Health, :

In regard to the main actors - the Presidency
and the Ministry of Foreign Affairs - there. -
remains little room for input by the public of
Parliament. The idea of such an interaction:.
is welcomed in public statements by the
Ministry, but decisions in fact take place
without an opportunity for input.

But the new rules have provided opportunity
for certain modifications of the old situation.

1 Accountability

Unlike previous parliaments, the new one
has taken steps to ensure that Ministries are
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ore accountable. A particularly significant
ep has been the recent process of
iewing the budgets of the ministries.

e Government of National Unity issued
fstructions to all departments to begin a
rocess of thorough reprioritisation in the
ght of new objectives. Parliament
fstructed the committees to monitor the
xtent and manner in which departments
eflected re-prioritisation in their budgets.

hat the process threw up in the case of
oreign Affairs was an agreement over the
verall goals of foreign policy, but a
isagreement between the committee and
he Ministry over how this ought to be
eflected in the budget. The committee
btained a great deal of documentation in
=gponse to questions asked of the Ministry.

1 analysing the documentation in its report
n the Foreign Affairs budget vote on May
0 the committee criticised, among other
hings, the allocation of funds to missions,
howing that of R645 million budgeted for
oreign missions only around R105 million
as allocated to missions in Africa.

The Minister responded to the criticisms in a
speech to the National Assembly on May 18.

Where do we go to from here? There are no
precedents, nor any rules. But it may be that
the committee will pursue matters by
inviling the Ministry to appcar before it. At
the very least these issues are likely to be
‘pursued in the next budget in a more
‘elaborated form.

Briefing by the Ministry

-There is no rule regarding the extent to
‘which the department should brief the public
.or the Portfolio Commtittee. In recent times,
‘there has been a tendency for the Ministry to
provide a fair number of briefings.

These are sometimes briefings of a general
character by the Minister, Deputy Minister
or Director General. There is no regular
mode of briefing to the public.

Until now, briefings to the committee have
generally come at the request of the
committee. These have related to significant
international controversies or crises such as
the NPT and Lesotho crisis of 1994. There is
no record of briefing of the committee by
the Ministry at the instance of the Ministry,
prior to an important decision or visit.
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L Decision making inputs

Involvement in the process of making inputs
into the decision making process is entirely
absent. Let us be clear what is sought. 1t is
not a goal of the legislature or the foreign
affairs committee to become part of the
execuiive. It is not sought to make day to
day decisions, nor to be involved in the
specific staffing of individual embassies.

The committee does not wish to have a part
in the implementation of policy. 1t does not
deny the need for speedy action by the
executive. It does not want to stand in the
way of flexibility that may be needed in day
to day diplomacy.

But what is needed is an opportunity to
make a contribution towards an overall
pattern, an input within the decision making
process, to contribute to the framework of
foreign policy decision.

"To do this means that information is needed
and the committee needs to know in advance
what issues can be foreseen as likely to
require decision. There then needs to be an
opportunity for the committee to provide its
views. Only with shared information can
such a contribution be made.

What Laurie Nathan wrote with regard to
the military is applicable here:

“Formal mechanisms of control and
oversight may be frustrated or rendered
ineffectual if critical information is
absent, incomplete or misleading.

“The problem is where to draw the {ine
between the public’s ‘right to know’ and
the need for confidentiality in the
interests of national security (in this
case effective diplomacy: author). There
is no obvious solution to this dilemma.

“Nevertheless, there is a vast difference
between South Africa’s historical
obsession with secrecy, as reflected in

Committees
monitor the
extent to which
departments
reflect
re-prioritisation in
their budgets

Itis not a goal of
the committee to
become part of
the executive

the Protection of Information Act and But th?
other legislation, and an emphasis on committee does
‘freedom of information’ which is need to
guaranteed in law.” contribute to the
. ) framework of
It may be that having sought and obtained foreign policy
some general information in advance - for decision
example the schedule of meetings of the
Ministry on a range of multilateral and
bilateral issues - the committee conld
anticipate issues on which it might wish to
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make a contribution. 1t could then seek an
interview with the Ministry on those matters
and try to make an input.

0O Ratifying treaties

The previous constitution left the power to
negotiate and ratify treaties in the hands of
the President. In Section 231(2) the Interim
Constitution, in contrast, leaves the power to
ratify in the hands of Parliament.
Parliamentary approval is now an integral
part of the treaty making process.

This may provide an opporttunity for
inducing greater public awareness of our
international obligations as well as
popularising some important treaties, for
examptle the United Nations Human Rights
Covenants, thus contributing to a democratic
culture in the country.

There is also a process of revision built in 1o
certain treaties, for example the 1980 Treaty
on Prohibition or Restriction on the Use of
Certain Weapons. When the Portfolio
Committee considered the matter it also
indicated that it would want the opportunity
to contribute to discussion on developing
further protocols.

L1 High officials

The appointment of ambassadors is
constitutionally within the powers of the
President. But consideration needs to be
given to the possibility of Parliament
playing a role, interviewing candidate
ambassadors and other high officials before
appointments are finalised. This would add
legitimacy to appointments.

Public involvement

Foreign policy may be best made when
backed by a public consensus. To achieve
this requires a great deal of public education
on foreign policy issues,

Perhaps the committee could assist. Alrcady
in the process of reviewing the foreign
affairs budget, evidence was solicited from
academics and institutes involved in foreign
affairs issues. It may be that publicity
around oral evidence will enhance public
awareness and contribute to developing a
debate on foreign policy.

There are also sectors of the public that have

fﬁgﬁgtgﬁ]al Attairs very definige interest in_the outcome Of.
Vol 2 No 1. foreign policy formulation. The commitiee
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should try to be a medium through which
such positions can be heard.

Ministry statements

The Minister, deputy Minister and Director
General of Foreign Affairs have repeatedly
acknowledged the importance of forming 3
creative relatiouship with the Portfolio
Commitiee.

In the 1994 debate, the Deputy Minister of
Foreign Affairs acknowledged that foreign
affairs must involve all sectors of
government and civil society. He argued
that the Portfolio Committee on Foreign
Affairs should:

“..play a greater role in the formulation
of foreign policy. We are looking
forward 1o a very dynamic relationship
with that committee and we hope that we
can enrich each other in this process.”

It has also been stated that inputs from the
comumittee on issues like China and Western
Sahara would be appreciated.

There is, however, no institutionalised
mechanism for this relationship to be
developed. There is no regulated structure
within which meetings take place and
briefings are given nor any structure for
feedback. It is important to find some way
of regularising the inputs of various actors
and ensuring that South Africa makes the
most of new opportunities.

Conclusion

The failure to talk to one another before
important decisions makes it hard to have
good relations. It impedes the type of
common reflection on policy that is needed
to move away from ad hoc approaches to
foreign relations,

Provided it has an opportunity to input
before decisions and not only after the event
the legislature, through the committee, may
be able to make an important contribution.
Foreign Affairs, to adapt what has been said
with regard to military activities and
security policy, should be sufficiently
transpareat to enable meaningful
parliarmnentary and public scrutiny and
debate, T4

* This article is an edited and version of a paper,
‘Pasliament and Foreign Policy in South Africa Today',
delivered to a workshop on Parliament and foreign policy
held in Parliament on June 3, 1995. '

INDICATOR SA Vol 12 No 3 Winter 1995




e

Continuity Rather Than Change

South Africa’s ‘new’ foreign policy

By Peter Vale

Centre for Southern African Studies, University of the Western Cape

For too long the theory which underpinned South Africa’s foreign policy was uncontested ground in
the country. The ending of the Cold War has opened up new discourses in international relations:
they need to be drawn much closer to the debate on South Africa’s emerging foreign policy.

“We have no eternal alli¢s; and we
have no perpetual enemies, Our
interests are eternal; and those interests
itis-our duty to follow.”

Lord Palmerston;-1 848

he text and sub-text of South Africa’s

torcign policy were once quite

simplc. Slavishly commitied to the
central tenets of western economic interests,
the country’s security was dedicated to
ensuring the preservation of white
supremacy.

The making of foreign policy was closed,
contined to ‘a kind of an elite’ almost
exclusively made up of white Afrikaner
males. Even within the confines of the
limited (and limiting) minority democracy,
foreign policy was the preserve of dictatorial
figures - Hendrik Verwoerd on the
Republican decision and PW Botha on the
country’s destabilisation of the region
illustrate the point.

The traditional narrative around South
Africa’s foreign policy was standard Cold
War. At its root was a haughty confidence
that eschewed any questions about both the
nature of the South African state and the
course of international society.

Thlb perspective reinforced patterns of
official behaviour and determined - as it still

appears to - the country’s response to
international impulses.
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Deeper forces

But deeper tforces arc at work, and
understanding them is only possible
against the backdrop of image and self
image. This is especially important in
foreign policy where - certainly, nominally
- the late Victorian values of firmness,
discipline and thrift have underpinned
South Africa’s appreciation of itself in
international society.

In the much loved - but analytically quite
threadbare - dichotomy represented by the
poles of order and justice: South Africa was
quintessentially for the former. And it is
difficult to find a single instance of South
Africa’s behaviour in the world which has
not been informed by this consideration.

A few additional conceptual points help to
secure the platform upon which to
understand continuity and change - an
equally threadbare analytical tool - in South
Africa’s foreign policy.

The national weltanschammg profoundly
influenced, and was influenced by, the
idiom within which the state conducted its
international relationships. There is no
underestimating the importance of the
narrow security driven idiom which closed
off all other avenues of discourse.

Less than a decade ago, South Africa’s
United Nations ambassador told the Security
Council ‘to do their damnedest’, and
evidence of apartheid’s extra-territorial
mischief making - in the name of fighting a

Foreign policy
was the preserve
of dictatorial
figures

The traditional
narrative around
South Africa’s
foreign policy was
standard Cold
War
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The policy
process in.-South
Africa was
entirely cut off
from the domestic
public

The ANC had a
distinctive
international
personality which
enjoyed
extensive
legitimacy

South Africa’s
foreign policy is
being conducted
in a near carnival
atmosphere

‘total onslaught’ - was to be found in places
as far apart as Oman, France and Sri Lanka.

In framing this behaviour apartheid's
foreign policy makers drew on the crude
realist paradigm which has inspired most
modern discourse in international relations.
This approach was embedded in the belief
that - irrespective of the chalienge to its
domestic political legitimacy - South Africa
had real, even ‘legitimate’ interests in the
international system.

As the challenge to the apartheid state
deepened in the 1970s and 1980s, South
African foreign policy makers appeared to
believe that any - perhaps all - methods
could be used to defend the country’s
sovereignty and secure its self interest. Why
else would the country manufacture seven
and a half atom bombs?

Many of these features were not exclusively
South Africa’s foreign policy, of course.
During the Cold War, most countries used
realist templates to understand and respond
to international questions, but three
important differences set South Africa apart
from the gencral cases.

Comparisons

First, the policy process in South Africa was
eatirely cut off from the domestic public.
Organised public interest in foreign policy
and international relations - such as there
was - supported, rather than challenged,
exclusivity around the making of foreign
policy.

This contrasts with the experience
elsewhere. In the 1980s, organised public
interest increasingly became a feature of
foreign policy making in most democracies.
Indeed, the international response to
apartheid was a case in point: official shifts
on the issue in the United States and in
Britain were orchestrated by organised
public pressure.

Secondly, sanctions against South Africa
compounded a problem associated with the
country’s geographic isolation. Being

located far from competing centres of power

meant that public discussion - limited as it
was - on the issue was self centred and very
parochial.

As taught in its schools, the country’s
positioning in the world was little more than
a conspiratorial listing of the international
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‘wrongs’ the country had suffered at the

hands of its enemies. When it moved 4
beyond this, the dominant themes were
pro-western - Reagan’s Washington'and
Britain under Thatcher were far closer tg
mind of South Africa’s voting public than
were Swaziland or Lesotho.

Finally, there was a serious disjuncture
between the theory which drove apartheid’s
foreign policy and its practice: but ;
appreciating this was rendered impossible
by the limitations of orthodox international
relations methodology.

With its many lacunae, the study of
international relations was largely
uncomfortable with what to do about
liberation movements. Were they - like the.
Basque separatist movement, ETA -
sub-national elements within established
nation states? Or as in Zimbabwe’s case;
part of the Cold War contest for the state
itself?

In South Africa, however, something else
was in place. The African National
Congress (ANC) had features of both the
ETA and Zimbabwe’s Zanu and Zapu but =
and this is the point - it also had a distinctive
international personality which enjoyed
extensive legitimacy: al times occupying a
larger space in world affairs than did the
South African state.

Like many other aspects of South Africa’s
international relations, this dimension was
silenced by draconian security legislation.

Changed politics

Politically things are very different now.
South Africa’s foreign policy is being
conducted in a near carnival atmosphere.
The fanfare which heralded its return to the
international community make it an unusual
country in a world in which grey uniformity
is preferable to the rainbow option.

The experience of the April 1994 election,
and the compromise at its base, suggested
that - contrary to what the world believed
would happen, and was itself experiencing -
South Africans could rise to the essential
challenge of the times: people who
fundamentally differed could find a way to
live together in peace and harmony.

More importantly in the short term, Nelson

Mandela’s courageous life and his towering
stature have marked him as, perhaps, the last
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¢rue hero of the 20th Century. Queens,
statesmen and common garden political
Jeaders far and wide have beaten a path to
his door.

The country’s geographical location - once
the bane of its international life - appears to
have become an asset: aid agencies and, to a
Jesser degree, international companics are
using South Africa to service the region and
the continent,

" The country has established diplomatic
jelations with 163 countries, and has
acceded to 86 bilateral and 21 multilateral
freaties since the inauguration of Nclson
“Mandela. But all these accoutrements have
ot made for a coherent foreign policy:
indced, in making foreign policy the new
South Africa looks decidedly like the old.

‘New’ foreign policy

Like in many areas of its emerging
personality, South Africa’s ‘new’ foreign
policy suffers from a crisis of multiple
identities, This is not surprising.

The challenge of creative international
policy in a confusing new world appears to
have.flummoxed experienced foreign policy
makers and politicians in most countries. In
post-apartheid South Africa, however, very
specific symptoms of the malady are to be
found.

Consider the issue of idiom. The mythology
around George Bush’s notion of ‘new world
order’ has been surprisingly close to the
framing of post-apartheid foreign policy.
Nelson Mandela’s speech writers have cued
the President to uncritically use the phrase
on several occasions. Foreign Minister
Alfred Nzo has also used it, most recently in
the speech to Parliament on his budget vote.

Understanding the immediate reasons for
this particular rhetoric is not very difficult.
The ending of the Cold War has praduced
very few coherent explanations for the
detcriorating pattern of inter-state relations.

Foreign Affairs

For the most part, the process of drafting
presidential and ministerial speeches on
international relations topics falls on the
Department of Foreign Affairs, which has
uncritically absorbed the language on the
post-Cold War world from successive
Amcrican administrations.
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Understanding this raises questions about
the bureaucracy. Although potentially the
strongest department of the apartheid
regime, Foreign Affairs was cowed by the
long years of fighting isolation and acutely
affected by the 16 year stewardship of
former Foreign Minister, Pik Botha.

Anecdotal evidence suggests that in ifs ranks
are great pools of competence, but that they

_were sidelined by cronyism and an emerging

ennui in the mid and late 1980s.

The Department has other shortcomings:
these have less to do with the notoriously
poor analytical indicator of individual
personality than with the situation in which
the country found itself in the 1970s and
1980s - decades which were important to the
development of modern diplomacy.

In crucial areas there is little or no expertise.
Excluded from all but a handful of rarefied
international organisations, apartheid had
little need, or opportunity, for multilateral
relations. This lack of experience may well
prove to be a considerable handicap in a
world in which multilateralism has become
the prevalent form of diplomacy.

Arguably the ANC had more multilateral
experience than did apartheid’s diplomats:
after all they were active in the United
Nations, the Organisation of African Unity
and the Non-Aligned Movement. In
addition, both the late Johnny Makatini and
Oliver Tambo built solid reputations as
liberation diplomats within multilateral
forums.

But access to this store of knowledge has
been largely blocked by the slow process of
absorption of the liberation movements into
the Department of Foreign Affairs. Much of
the formal blame for this lies in the
confusion around the sunset clauses in the
transition arrangements: in particular, the
undertaking - no more, mind -~ to absorb the

‘foreign ministrics’ of the former homelands.

The irony is that in this new period, the
diplomats from apartheid’s independent
homelands scem poised to play a greater
international role than was ever previously
afforded them. But there is an
impoverishing side (o this: cadres with real

international experience have been excluded,

Even when exile diplomats have been drawn
into Poreign Affairs, this has not been
gracefully done. Again, anecdotal evidence

The country has
established
diplomatic
relations with 163
countries, and
has acceded to
86 bilateral and
21 multilateral
treaties

Arguably the
ANC had more
multilateral
experience than
did apartheid’s
diplomats

But access to this
knowledge has
been blocked by
slow absorption
of the liberation
movements into
Foreign Affairs
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The transforming
the Foreign
Affairs has been
both skewed and
slowed by the
rush to appoint
black staff to
foreign missions

In most cases the
‘new’ foreign
policy appears to
be made by those
who made the
‘old’ foreign policy

A central threat to
South Africa’s
‘new’ foreign
policy may well
be the absence of
a public profile

suggests that levels of resistance have been
high.

This is also not surprising: almost
inevitably, incumbent bureaucrats strongly
resist external intrusion, and South Africa’s
diplomats are no exception. South Africa’s
long serving diplomats have been at some
distance from the raw passion of the
country’s day to day politics.

Posted abroad and cut off from the intense
struggles of the 1980s, they may have little
appreciation for the great wells of talent
within the ranks of the country’s majority.
This distance may have been compounded
by the elitist image which Department
members have always had of themselves.

The process of transforming the Department
of Foreign Affairs has also been both
skewed and slowed by the rush to appoint
black staff to [oreign missions, which has
left the internal workings of the ministry
untouched.

In most cases the ‘new’ foreign policy
appears to be made by those who made the
‘old’ foreign policy. Hopes that this might
be changed by the appointment of senior
staff in the ministry have been put on hold:
it has taken more than a year to appoint
sccond tier leadership.

The decision to appoint until the end of his
current tenure Rusty Evans, the incumbent
Director General of Foreign Affairs, was not
without controversy of its own.

All this may have affected the public image
of the Department and brings us back to the
flamboyant Pik Botha. He was - and remains
- a master of the sound bite: in conferences
and on the hustings his dramatic
performances gained him a certain
international notoricty. But it was on
television, where a two minute appcarance
would guarantee voter approval for the
Department, that he is most sorely missed.

This digression should not be read as an
attack on Alfred Nzo. He is a person very
different from his predecessor: far more the
Victorian gentleman than any previous
South African Foreign Minister.

Nzo’s contribution to the process of building
anew set of international relationships is,
frankly, unknown. Official sources credit
him with securing sets of relations with the
African continent, but whether or not this
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has aclmlly turned on his president or. on
Africa’ 9]0}/ at South Africa’s retiirivig
uncertain.

The point of the comparison is that a ceny,
threat to South Atrica’s ‘new’ foreign poli
may well be the absence of a clear ly. define
public profile. This promises to be importa
in South Africa wherc - again nominally
budgets and efficacy of government

departments will be closely watched:

Economic determinism

[n systemic ways, South Africa’s very. :

success at transformation was destinedt
attract the dominant international discourse’
of the cenfrality of the market.

The ending of the Cold War witnessed the
rise of a new genre of realism in
international relations - trade and economxc
determinism.

It holds, quite simply, that the new conﬂlcts

are economic: that only countries who aie

posmoned to respond to this can hecommg
‘winning nations’,

Of coursc there is ample superticial
evidence to support this view, but it has .
been driven by cconomic interest groups in:
most countries and South Africa is no
exception. The watchword of this
neo-mercantilism is clear: the business of
foreign policy is finding business.

This perspective has been enthusiastically, .}
embraced by the Departiment, which seesit. "
as a means of contributing to the
Reconstruction and Development
Programme. But it faces an immediate
challenge from the increasingly vociferous
Department of Trade and Industry which
was previously a bureaucratic backwater.

Trade and Industry has to all intents and
purposes cornered the proverbial market on
South Africa’s international economic
positioning. They have steered the debate
and negotiations over South Africa’s links
with the all important European Community
and set out the issues on the country’s
association with its immediate neighbours
through the still to be refurbished Southern
African Customs Union.

In all this the Department of Foreign Affairs
has followed: although its is fair to say that
individuals have made a difference,
paiticularly on the European Union question.
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Security

If economics is one face of the ‘new world
order’ debatc in South Africa, the other is
security. Here too the discourse has not been
carried by Foreign Affairs but in this case by
the South African National Defence Force
(SANDF).

" Like many other transitions - those in Spain
i-and Portugal come to mind - South Africa’s
."has been powerfully cast within a distinctive
.-security conscious mind set which has
“uncritically continued to pursue the

# narratives and idiom of the sccurity debates -
+of the past.

“"True, the simplistic notions of a ‘total
7:onslaught” which were driven by crude

¢ strategic logic have been replaced by a

" familiar set of ‘new world order’ issues -

i migration, drugs, small arms proliferation.

- While cach represents distinctive challenges
*-to the South African Government, whether -
“taken individually or together - they

< represent a threat to the security of the state
“is an altogether different question. The

I necessary unpacking of each suggests how
“dangerously simplistic policy approaches to
“.issues can become when they are cast in the
restricting logic of traditional strategic
““thinking.

In South and southern Africa, issues are
“-only properly understood - let alone

“ responded to - within a series of wider social
contexts: migration within the context of the
region’s political economy, drugs within
anthropology and rural economics, and
smalil arms within township violence and the
struggle for scarce resources at local level.

.- The strategic logic which underpinned the
ancien regime made some sense in the
context of, say, maritime security intents but
even used in the context of the hotly debated
issuc around the Navy’s desire to purchase
four Corvettes, it has been shown to be
wanting. The country’s maritime interests
may be best served by developing a
comprehensive maritime policy in which the
Navy might play a major, though not the
dominant, role.

Neighbourly relations

These macro and micro-security concerns
touch the very core of South Africa’s
foreign policy: the country’s relations with
its neighbours.
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And, quite understandably, southern Africa -
certainly in abstract terms - has been
identified as the priority avca by Minister
Nzo, his deputy Aziz Pahad and senior
bureaucrats in Foreign Affairs.

But beyond declarations there seems to be a
void. Although an elaborate scatfolding is in
place both for a new regional security and
economic structure, South Africa appears to
be hesitant. In limited ways, the country is
caught in a complex role - does it follow or
lead the region into the 21st Century?

With Botswana and Zimbabwe, South
Africa has shown the capacity to deal with
the deteriorating situation in Lesotho by
using a judicious mix of traditional
diplomatic instruments.

Lesotho’s tragedy, however, is that it may
dety the solutions which these offer: until
and unless the security of Lesotho’s people
is incorporated in a wider regional context
which ensures them access to the
contribution they have brought to South
Africa’s wealth, therc can be no lasting
peace in that country.

This means that the sub-region’s borders
will have to re-examined: Lesotho might,
perhaps, only be stabilised by incorporation
in a greater South Africa. The same logic
applies to Swaziland and maybe Botswana.

There is, however, no indication that those
who make regional policy are prepared to
move the debate beyond the set routines of
preventive diplomacy.

Hard choices

Underlying all this, of course, is the nagging
question of whether the new South Africa
will be confident enough to draw on its
domestic experience of reconciliation and

help chart new directions in Southern Africa.

There are hard choices to be made in
southern Africa: they are not to be found in
the narrow discourse of orthodox realism
but in the emerging giobal contours which
are to be found beyond the nation state.

Innumerable other issues - of both theory
and policy - remain i the air. Much to the
chagrin of the Department, the increasingly
assertive Parliamentary Committee on

The simplistic
notions of a 'total
onslaught’ have
been replaced by
a set of ‘new
world order’
issues -
migration, drugs,
smalf arms
proliferation

Southern Africa
has been
identified as a
priority, but
beyond
declarations there
seems to be a
void

There is no
indication that
those who make
regional policy
are prepared 1o
move beyond the
seft routines of

Foreign Affairs rccently pointed out the preventive
inherent contradictions in the re- diplomacy
prioritisation of the country’s foreign policy.
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Foreign policy
continues to be
made by an elite
which is deeply
influenced by the
country’s past

New discourses
in international
relations need to
be drawn closer
to South Africa’s
emerging foreign
policy

While - certainly nominally - Africa enjoys
precedence over Europe and North America,
budget reallocations to match the ncw
priorities have apparently not been possible.
At issue is the immediate problem of
bureaucratic transformation, but much
deeper is the issue of foreign policy making
in a democracy.

But how free is South Africa to produce an
individual and authentic nasrative of itself in
the world beyond the Cold War?

In the single instance - the Treaty on the
Non-Proliferation of Nuclear Weapons -
where it seems South Africa did decisively

‘manage to re-direct the course of events

through a new and distinctive approach to
international relations, nearly all the kudos
were lost because the country has been seen
to be too close to the United States.

This is an interesting case which deserves
greater attention than is possible in this
space. The point is that if, as the South
Africans claim, they did manage to increase
the prospects for extending the Treaty, why
has the United States been reluctant to allow
the new South Africa to claim the scalp?

Then there is great confusion around
President Mandela’s approach to foreign
policy issues: both China and Indonesia
demonstrate the problem. For a mix of
reasons - economic, sentiment and
confusion - the country continues its formal
recognition of Taiwan.

The simple clock which will determine the
ending of British rule in Hong Kong
suggests that this policy has a limited shelf
life. Despite compelling evidence that it
represents a trip wire, President Mandela
continues to make conciliatory noises
towards the island.

Indonesia is a slightly different case. The
President visited the country on two
occasions: in a recent trip he is reported to
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have has raised his concern over East”
But the worrying thing is that he has been
not sufficiently forceful in promoting t
requisite human rights narrative.

All the evidence suggests that South
Africa’s toreign policy continues to be
by an elite which is deeply influenced b
country’s past international exper;ence
raises serious questions for prog:cwv
research.

Conclusion

For too long the theory which underpi
South Africa’s foreign policy was
ancontested ground in the country, With
exceptions, intellectuals uncritically
accepted the necessity of the realist
paradigm which did little more than p10
sectional interests.

The ending of the Cold War has opened
new discourses in international relations
they need to be drawn much closer to th
debate on South Africa’s emeig,mg forei
pohcy South Africa can play an importan
role in changing the debate on the cours:
international relations,

The rainbow option can become a force fo
intense new understanding of human
relations as the 21st Century approaches
and the example of Mandela’s life needs
inspire more than failing politicians, reti
statesman and ageing monarchs.

To do this, foreign policy makers will hav
to draw on the insights and energies of-
community groupings and unions. But the
may also have to turn to the inventions of
the future offered by a new and critical -
generation of intellectuals. IPAR

* This paper is a vers:on of an essay entitled ‘The Pracu
of South Africa’s “new” Foreign Policy’, published in lhe
Southern Africa Report, Toronto, Canada.
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PROVINCIAL DISTRIBUTION OF CERTAIN AMENITIES

Provincial Distribution of Shacks
{Including shacks on same site as house)
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Inoicators tor Africa

The October Houselpold Survey

By Valerie Moller
Centre for Social and Development Studies, University of Natal

Government departments in the new South Africa have acknowledged the crucial role statistics
should play in guiding the planning and delivery of services, and social indicator fever is sweeping
the country. The latest comprehensive database of indicators is the Central Statistical Service’s
October Household Survey of 1994, conducted to make information available for the

Reconstruction and Development Programme.

The October
Household
Survey is one of
the Presidential
Lead Projects

The survey yields
the first official
comprehensive
picture of the
state of the

: ; ocial indicator fever has reached
epidemic proportions in the new
South Africa. Throughout the country

government departments at all levels are

compiling wish lists of information for good
governance, effectively acknowledging the
important role statistics should play in
guiding the planning and delivery of
services.

Government departments are first
identifying goals, and then translating them
into an array of key indicators against which
performance can be monitored. Much of the
information required is already at hand in
records kept by government departments
and service organisations.

However, departments are also looking to
fresh data sources. It is envisaged that
multi-topic household surveys will
increasingly serve the information needs of
planners and policy makers.

Lead Project

Tellingly, the new October Household
Survey is one of the Presidential Lead
Projects. The October Household Survey of

country and of the 1994 is the first official survey undertaken
new provinces by the Central Statistical Service (CSS) with
the specific aim of making information
available for South Africa’s Reconstruction
and Development Programme (CSS 1995a).
Lol CLEL LR EWY Yl 86

As Jay Naidoo, Minister without Portfolio in
the Office of the President points out,
quality information can be a powerful
weapon to ensure efficiency and proper
planning,

The annual Survey will provide vital
statistics to guide the reconstruction and
development process in South Africa. There
are other Lead Projects on land reform,
provision of water and sanitation, urban
renewal, the primary school feeding scheme,
free health care for pregnant women and
children under six, and clinic building (CSS
1995b).

The October Household Survey of 1994 is a
benchmark in the history of South African
information gathering. It covers more than
30 000 households countrywide and
includes the former Transkei,
Bophuthatswana, Venda and Ciskei states,
which were previously excluded in country
statistics.

Thus, the survey yields the first official
comprehensive picture of the state of the
country as a whole and of the new
provinces. Future developments will be
measured against the 1994 baseline.

The October Household Survey of 1994

follows hard on the heels of the Saldru-
World Bank multi-topic household Survey
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on Statistics for Living Standards and
Development, which reported on poverty

and inequality in South Africa (Saldru 1994).

The Living Standards Survey pioncered
countrywide coverage but was conducted in
the second half of 1993, before the
Government of National Unity took office
and the ncw provinces were designated. The
October Household Survey confirms many

of the facts revealed for the first time in the

Living Standards Survey.

Thus South Africans are becoming more
confident of their country’s statistics and the
baseline figures of poverty and under
development. By the same token policy
makers and analysts arc better able to
estimate the size of the problems which
must be overcome to meet the needs of the
population.

The October Household Survey follows
international survey practice. It covers
topics such as biographical information,
education, migration and income, cconomic
activity in the formal and informal sector
and unemployment, and births and deaths.

The 1994 Survey was designed to monitor
the future impact of reconstruction and
development programmes including the
Presidential Lead Projects, and thercfore
inquired into issues such as housing and
service provision, the incidence of migrant
households, health and health care,
perceptions of crime and security, and the
environment.

Various sections of the Survey will supply
the information needed to regularly update
measures of the Human Development Index.
The Index is currently widely used as an
alternative to purely economic measures of
development. It is considered a useful tool
to comparc the development standing of

countries and to monitor relative progress in -

improving the quality of life of a nation (see
O’Donovan 1993).

Indicator fever

The growing awareness of social indicators
and what they signify for the task ahead are
a sure sign of the new democratic order, in
which the need to know about the state of
the nation is shared by policy makers and
citizens alike.

Indicator fever is sweeping the country.
Preoccupation with measuring the state of
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the nation and where the country and its
people are going is not limited to the
Government of National Unity.

The new South African social indicator
movement has gained a wide following
among public and private service providers,
and rescarch organisations based in
parastatals, tertiary institutions,
non-governmental organisations and
community based organisations.

This is particularly evident in the fierce
competition among the end users of reliable
national statistical information to ensure that
the October Houschold Survey will supply
the information their organisations require.

The public was initially invited to submit
their wish lists to be included in the survey
instrument, Currently an advisory
committee with wide representation of all
stakeholders is assisting the Central
Statistical Service to ensure that further
rounds of research will produce optimally
useful imformation.

Deciding content

Although the designers of the October
Household Survey are guided by
international practice, there are no hard and
fast rules about what questions should be
asked and in what manner.

Compared to other African countries, South
Africa has the infrastructure to collect large
quantities of systematic data. However,
nationally representative surveys are
expensive and it is therefore important to

collect only what is useful now and in {uture.

A current concern of the advisory committee
is to include in the Survey key questions
which are too detailed and time consuming
to ask in the Population Census scheduled
for 1996. In this sense information supplied
by the Census and the Survey can
complement each other.

An important feature of the Census is that it
pinpoints the exact distribution of the
population and services for detailed
planning purposes. Even with 30 000
participating households, the October
Household Survey cannot match this detail.
Survey information cannot be disaggregated
below the provincial level.

A further consideration is which
questionnaire items in the Survey constitute

South Africans
are becoming
more confident of
their country’s
siatistics

Policy makers are
better able to
estimate the size
of the problems
which must be
overcome

South Africa has
the infrasiructure
to collect large
quantities of
systematic dala
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core information to be collected annually,
and which items torm modules which can be
measured in less frequent intervals or in a
once only survey effort.

Currently, survey designers are preoccupied
with the information needs of reconstruction
and development. Many items in the Survey
cover aspects of service provision. it will be
important to consider for each item whether
it will be a useful question to put to
households in the longer term.

Typically, questions concerning basic needs
outlive their usefuiness when needs are
saturated or changing societal values
determine new levels of acceptable living
standards.

As one designer of longitudinal surveys put
it, it is wise to remember that questions
which reflect urgent needs of the period tend
to date quickly and sound peculiarly quaint
in a new era. Candidates for a short life in a
panel study, for example, are questions on
household consumer items which are rapidly
displaced by technological breakthroughs.

‘Hard’ and ‘soft’ data

It is worth noting that the October
Household Survey is currently mostly
limited to the collection of ‘hard’ data: that
is, factual information which does not vary
according to which member of the
houschold supplies the details.

The current debate is whether to retain
questions which are subject to personal
judgements - examples are items which ask
households to estimate distance to services -
or whether such items should be avoided.

As an official in the Ministry of Water
Affairs argucs, the convention which avoids
subjective judgement at all costs may be
shott sighted and impractical given current
fiscal constraints.

For example, not every peri-urban and rural
household in South Africa may covet a flush
toilet or piped water. In some instances
expert definitions of standards of service
provision may be wasteful of scarce
resources whereas popular definitions may
be fine tuned to local needs and should be
consulted first.

A borderline case 1n the collection of

‘softer’ data is a section in the October
Household Survey which goes under the
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heading of ‘perceived quality of life’. It
inquires into the household’s perception of
security in the home and the neighbourhood,
among other items.

More leeway is given in this section for
households to colour their reports on the
situation with underlying feelings of fear,
anxiety and personal confidence. It is known
that perceptions impact on population
behaviour, therefore knowledge of
perceived quality of life issues are as
important as hard facts for planning and
policy formation.

Data quality

Given the increased public awareness of the
power of numbers, information transparency
is essential to guard against misuse of
national statistics. To date the biggest
problem for the Population Census has been
the undercount, typical in most countries.

However, consider the opposite scenario,
where regional interest groups are motivated
to boost regional population figures and to
overstate inadequate services to draw
attention to their plight.

This is not an unlikely scenario in view of
the fact that in some countries national
resources are distributed according to the
head count and population figures are seen
to be the key to accessing scarce resources.

To guard against flaws in the quality of
national data, an education campaign for the
Census is being mounted to explain the need
for accurate planning and policy information.
The quality of data collected in the October
Household Survey stands (o benefit if the
general population is better informed about
how household survey data is used.

Obviously there are unlimited uses to which
household data can be put for planning,
monitoring and social research purposes.
Much will depend on the design of
successive surveys and the quality of the
data. A few examples are discussed below.

South Africa registers as one of the most
unequal societies in terms of income
distribution. According (o a United Nations
development planning expert, the fact that
South Africa’s Human Development Index
lags behind its income position means that
there is plenty of scope for translating
income into improved weil being for all
South Africans.

Avoiding
subjective
fudgement may
be short sighted
given current
fiscal constraints

Information
fransparency is
essential to guard
against misuse of
national statistics

An education
campaign for the
Census is being
mounted to
explain the need
for accurate
planning and
policy information
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The next step for
analysts will be to
monitor trends
over time as more
data become
available
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In order to assess whether opportunities to
advance materially and socially - and the
distribution of goods and services - are
becoming more equal in South African
society, it will be necessary to continue
breaking down national statistics by race
and gender, as well as by the new provinces.
Statistical breakdowns will tell us whether
previously disadvantaged population groups
and regions are catching up.

Beyond the primary task of identifying
persistent pockets of poverty and under
development, the rich source of information
can be used to tell us more about the
underlying causes of poverty and, by
implication, of growth.

This type of analytical task requires greater
skill. South Africa is currently building the
skills to analyse large national data sets to
monitor not only trends but also causalities
underlying trends. It is envisaged that
research tasks beyond the descriptive ones
will be more in demand once successive
household surveys confirm the overall
picture.

The task ahead

Elsewhere the onus has usually been on
researchers to seek the best ways of
communicating social indicator trends to
inform decision making. Rescarchers have
often fatled in this crucial endeavour.

When the pioneers of the social indicators
movement met in 1989 to discuss the future
of social reporting in the 1990s,
distinguished quality of life researcher
Frank Andrews remarked on the limited
applications of social indicators in the past:

“It was hard to show...that government
agencies used social indicator data...in
making operating decisions. Similarly, it
was hard to show that peaple’s
perceptions of well being were shifting
markedly and in ways that could be
directly linked to social policy actions.”
{(Andrews 1989)

The Government of National Unity deserves
full marks for taking the lead in establishing
a national system of social accounting and
attempting to make the work of social

reporting a transparent, consultative process.

The initiative to engage many sectors of
civil society in the social indicator
movement can only sirengthen South
Africa’s emergent democracy.
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A challenging task for South African
analysts of the October Houschold Survey
lies ahead. The data set collected for the
Survey is in the public domain: it became
available to users in June this year. '

Users are being encouraged to undertake
their own data analysis to ‘ensure optimal
utilisation of this valuable source of
information’ (CSS 19935a). The next step.
for analysts will be to move from reportin
on the state of the nation at baseline to
monitoring trends over time as more Surv
data become available.

Quality of life

The Reconstruction and Development
Programime is committed to improving th
quality of life of all South Africans. Quali
of life is an inclusive concept and the
multi-topic October Household Survey
provides many insights.

Samples of information contained in the
Survey which impinge on perceptions of [i
quality have been extracted from the recent.
statistical release (CSS 1995a). Table I tells
us about quality of life at the 1994 baselipe.

The racial breakdowns show marked
inequalitics among population groups.
Without doubt there would also be eviden
of quality of life gaps in statistics on
breakdowns by gender and region.

Tt can be anficipated that despite the ,
ambitious Lead Projects to kick start Sout
Africa’s reconstruction and development,
progress in closing the poverty and qualit
of life gaps may only be discernible after -
several Octobers have passed.

Speaking on the Third World situation, a
participant in the symposium on social

indicators noted that ‘social changes tend'to
occur rather slowly’ (Ward 1989),

In the interim, following the advice given:b;
Andrews, South African researchers migh
do well to enhance their understanding of
the factors that affect changes in people’s
own sense of life quality,

A persuasive demonstration of the actual .
contributions social indicators can make for
policy purposes would be to discover
linkages between changes in life quality -
objective and subjective - and the political
policy, demographic, environmental and
social factors that may cause the changes. i)
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INDICATING DEVELOPA

AENT

THE HUMAN DEVELOPMENT INDEX

By Michael O’Donovan

Group Social Dynamics, Human Sciences Research Council

The Human Development Index, designed to compare nations in terms of human development,
has been calculated in South Africa. The index is a composite of three factors - longevity,
economic prosperity and education - and, as long as its limitations are acknowledged, could be a

useful tool in identifying development priorities.

hen South Africa was
reintroduced to the mainstream of
United Nations and World Bank

thinking, the Human Development Index
prompted a great deal of excitement,Here, it
was hoped, was a fair and sophisticated
measure of human development: a single
indicator which would reflect some of the
nuances of human development for a
country, its regions and major social groups.

In keeping with this sentiment the draft
Reconstruction and Development
Programme White Paper instructed the
Central Statistical Service and the Human
Sciences Research Council to develop a
Human Development Index (HDI) for South
Africa.

The immediate impact of this directive was
the application of existing demographic data
to the United Nation Development
Programme’s HDI formula. This task was
complicated by the need to reincorporate
data from the former states of Transkei,
Bophuthatswana, Venda and the Ciskel.

The end result was the generation of
national and provincial HDIs for 1980 and
1991, and specific HDIs by population
group, gender and location for 1991.

Although no single number or index can
meet the demands of the full range of those
with an interest in social development, the
exercise has been informative. The Index
does afford us the opportunity to better
understand our social condition, particularly
with regard to its disparities and its potential.
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The HDI

In developing the HDI the United Nations
Development Programme (UNDP) followed
the philosophy that the goal of development
was to ensure that individuals lived long,
informed lives free from want.

Reflecting this philosophy the Index is a
composite of three factors - longevity,
economic prosperity and education. It was
designed to reflect on a comparative scale -
using readily available information - how
nations compare in terms of human
development when only these factors are
taken into consideration.

In practice the measures used are: life
expectancy, per capita income and
educational attainment. Educational
attainment is itself a composite of adult
literacy rates and the average number of
years schooling of adults,

Per capita income is measured in purchasing
power parity (PPP$). This is the cost of an
appropriate ‘basket of goods’ against which
income in each country is evaluated.

The comparisons between these prices and
the ‘basket of goods’ allows the generation
of a common measure through which
income can be compared.

The components of the Index are combincd
in such a way that the most highly
developed communities have an HDI value
approaching one and the least developed
communities have a value approaching zero.

Existing
demographic data
was applied to the
HDI formula

The Index affords
us the opportunity
to better
understand our
social condition
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The Index could
be used. in
determining
development
funding

w HDI and high
r capita income
nay indicate that
South Africa has
substantial
resources at jts
disposal

South Africa 1980 to 1991

The caleulation of the 1991 Index by the
Central Statistical Service reveals a slightly
higher value than that estimated by the
UNDP. This is primarily a reflection of
greater access to census and other
information not originally available to the
UNDP.

The bulk of the increase can be directly
attributed to a higher estimate of educational
attainment. According to the UNDP, the
average number of years of schooling of
South African adults was three years - that
is, a standard one education. By contrast, the
Central Statistical Service offers an
estimation of 6,9 years.

Economic development
Despite the correlation between income,
education and longevity, the HDI offers a
more sophisticated reflection of
development than the frequently used Gross
National Product (GNP) per capita.

A comparison between the position a
country holds on the rank order of all
countries” HDIs, and its position on the rank
order of all counties’ GNP per capita, is
enlightening.

Countries which hold a higher rank order on
the HDI scale than thcy do on the GNP per
capita scale can be considered to have
invested their limited economic resources in
human development. China’s HDI position
is 49 points higher than its per capita GNP
position.

Conversely, countries which hold a lower
rank order on the HDI scale than they do on
the income scale can be considered to have

APH 1
HDI PROVINCIAL PROFILE 1980 - 1991
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either misapplied their economic potential
or have recently acquired the economic
resources to improve their human
development. Examples are mineral rich
Botswana - a drop of 29 positions between
HDIJ and income scales - and war ravaged
Angola - a drop of 35 positions.

According to the UNDP, South Africa’s
HDI position is approximately 33 positions
lower than its position on the GNP per
capita scalc. This can be interpreted as both
a retlection of how economic resources have
to date been misapplied or as an indication
of the extent to which the country is in a
position to improve human development
through the judicious investment of existing
€Conomic resources.

While this comparison highlights the extent
to which economic resources have not been
invested in human development, it says
nothing about the source of cconomic
wealth. The generation of the economic
wealth through which human investment is
possible may well have been related to the
failure to make massive investments in
human development at an earlier stage.

It has been suggested that the Index could be =
used in determining development funding,
In this regard the response of donors to the
discrepancy between HDI and average per
capita income is crucial. The discrepancy
represents the gap between economic
resources and human development.

While the low HDI may prompt greater
international assistance, the high per capita
income may well indicale to donors that
South Africa already has substantial
economic resources at its disposal. Our :
expectations of international aid may thus be ..
better informed by the experiences of :
countries with similar HDI and income
profiles, such as Mexico and Brazil.

In order to better understand the discrepancy :
between economic wealth and human
development in South Africa we have to
examine the distribution of wealth in the
economy.

income profile

The gap between rank order of HDI and
income aside, diseconomies exist with
respect to the distribution of resources in the
economy. The use of averages in the Index
formula conceals the unequal access to
resources enjoyed by residents.
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For example, South Africa suffers from a
highly skewed income distribution profile:
relatively small numbers of people have
incomes well in excess of the national
average while most people have incomes
significantly less than the national average.

This ‘tyranny of averages® ensures that the
HDI reflects only what lies between the
extremes while rarely reflecting the situation
experienced by the ‘man in the street’.

This shortcoming is partly overcome
through the use of the income distribution
adjusted HDI. This is calculated by
decreasing the HDI by a factor proportional
to the ‘skewness’ of the income distribution
profile. The drop created by adjusting the
HDI can be dramatic but normally ranges
between 10% and 20%,

In South Africa’s case the drop is one of the
most severe - from 0.677 to 0.470, or
approximately 30%.

Comparing the country’s position on the
rank order of income distribution adjusted
HDIs to its position on the GNP per capita
scale, leaves an even more vivid impression
of the past misapplication of economic
resources and/or of great potential.

Social disparities

HDIs have been generated for the nine
provinces and for the main social groups in
the country. As expected, the results indicate
that women, rural residents and black people
are the social groups most in need of
investment in human development.

Similarly the Eastern Cape and Northern
Province require the most investment in
human development. While no onc would
be surprised by these findings, the HDI
offers a way of quantifying the disparities
while trading relative advantages.

For example, it offers us a way of trading
the greater life expectancy enjoyed by
women off against their below average
incomes and poorer education.

Provincial changes

A novel application of the regional HDI data
is to examine the changes in regional HDI
over time, Central Statistical Service
calculations reveal that between 1980 and
1991 there was a substantial increase in the
HDI.
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estern Cape.

Small improvements in the HDI could be
expected, in accordance with international
trends, as a result of improved education and
increased life expectancy. The size of the
increase indicated by the Central Statistical
Service is unexpectedly large.

An examination of the data reveals that the
bulk of the improvement is due to a 40%
increase in the per capita PPP$. Such an
increase in cconomic wealth can not be
substantiated and probably reflects the
method of calculating the PPPS$.

The best ‘equivalent’ measure when
international comparisons are not being
drawn is per capita Gross Domestic/
Regional Product. During the period in
question per capita GDP probably fell.

These limitations aside, an examination of
the relationship between provincial HDIs
and the size of their populations offers some
insights. The graphs reflect the regional
disparities of devclopment at provincial
level, and how the disparities have changed
between 1980 and 1991.

The slope of the line represents the
relationship of the accumulated - and
ordered - population to the HDI. Graph |
represents the HDI profile at provincial level
for 1991. In that year around half the
population lived in provinces with a HDI of
less than 0.6.

Other information is immediately evident
from the graph. For example, the slope of
the curve reflects the disparity of
development between provinces - the
steeper the curve the more equal the human
development between provinces. Between
1980 and 1991 a definitc reduction in the
slope is evident, indicating that some
provinces appear to be tagging behind in
human development (Graph 2).

Furthermore, the extent to which the graph
shifts to the right over time represents the
improvement in the HDI during that period.

H 4% that of South Africa’as a whole
HDLis-70% that of South Afiica-ds diwhole
HDFis 22% greater than he national average

The HDI reflects
what lies between
extremes while
rarely reflecting
the situation of
the 'man in the
street’

HDIs have been
generated for the
nine provinces
and for the main
social groups in
the country
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GRAPH 2

HDI1 PROVINCIAL PROFILE 1980 - 1991
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The HDI has been
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We are able to abstract from the
contribution made by the increase in PPP$
over this period by calculating the 1980 HDI
at 1991 PPP$ values. Graph 3 reflects
changes tn HDI between 1980 and [991,
when the ‘phantom’ increase in PPP$ is
ignored.

Only a slight improvement between the
adjusted values for 1980 and 1991 is now
evident: that is, the shift to the left between
the two curves is much reduced.
Unfortunately this ‘compensation’ also
obliviates the change in the slope of the line
(reflecting changes in inequality between
provinces). But we are able to get a more
realistic representation of improvements in
the HDI for the 11 year period.

Data on migration has long indicated how
labour migrants react to wage differentials.
The HDI allows us to examine how
migration patterns respond to differences in
human development between provinces.

In this instance, if we can plot the 1991 HDI
values against the 1980 population profile
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we are able to see the HDI profile had the
population of every province grown at an
equal rate between 1980 and 1991,

Graph 4 shows that this hypothetical line
would lie to the right of the 1991 curve: the
country would have had a higher HDI if
these ratios had not changed. This reflects
the faster than average population increase
in provinces with lower HDIs.

Populations movement can thus be seen to
have been unable to take full advantage of
improving human development through the
relocation of people to provinces with
higher HDIs. The extent to which the
uneven population growth serves to reduce
the HDI can be quantified. Tt is indicated by
the area ‘X’ on Graph 4.

HDI! uses

The UNDP suggests that the Index has
several uses. Many of the suggestions
concern the stimulation of debates around
aid and development policy.

The HDI has more practical applications.
These include acting as an instrument
through which political representatives can
be called to account or throngh which groups
can press for greater access to resources.

Another function to which the HDI has been
applied in South Africa is the allocation of
provincial budgets for human investment.

Provincial budgets

One such practical application is in
determining the most desirable budget
allocations for welfare investment,

Following the logic that human investment
is best made where human development is
the lowest, the most appropriate budget
allocations can be informed by the HDI
Population weighted HDIs have been used
to inform the size of the provincial social
welfare grants.

One method of grant allocation based on the
HDI would indicate an ‘ideal’ resource
allocation of human investment (Table 2).

The logic of the budget allocation rests on
two conditions. The first is the absence of
other appropriate data reflecting the
requirements of residents, defined by both
geographic and socio-economic
characteristics.
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The second is that the need for a sensitive
-instrument is overshadowed by the
distortions in existing allocations. In this
context the HDI has been used for little
more than to indicate the magnitude and
direction of existing distortions.

While methods similar to this may be of
some use, the fundamental limitations of the
HDI need to be highlighted. These include:

0O The most important limitation -
particularly for Reconstruction and
Development Programme projects - is
that movement of the HDI is, at best,
sluggish. Investments in health and
educational services will not be reflected
by improvements in the HDI for years.

As a result, recurrent allocations on the
basis of the HDI will ensure that returns
on investment in human development
will not be timeously acknowledged -
possibly until they have created
imbalances of their own.

O Like most indicators the HDI reflects
the conditions of the ‘average’ person.
The extent to which individual
experiences deviate from this norm are
not reflected. Of particular interest here
is the impact the redistribution of
resources will have on the Index. The
redistribution of income will not be
reflected by an improved HDI as long as
the average income remains the same.

Q The HDI should probably best be used
only as a supplemental index. It should
be supplemented by other indicators
which are more ‘targeted’. The Index
takes only a few factors indicalive of
human development into consideration.

0  Subjective considerations - political or
economic freedom, happiness etc - are
not considered at all. Neither are factors
Jike the quality of schooling.

O It is probably best to think of the HDI as
an index which should be employed like
per capita income: as a blunt instrument
most often used when other information
is not available.,

Conclusion

The limitations described hold some
indication of the direction in which the
development of the HDI and similar indices
should probably proceed.
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Over and above the need to formulate and
identify supplemental indicators, and to
have an HDI more responsive in the short
term, several factors impede the use of the
Index in more practical ways.

These include the use of life expectancy.
Lite expectancy is notoriously difficult to
estimale - particularly when smaller discreet
regions are considered. The HDI does not, in
its present form, allow us to compare the
level of human development between towns
or even metropolitan areas.

The identification of a more accessible
alternative will be important if the
application of HDI type indicators is to
become more widespread.

As long as its limitations arc acknowledged
the HDI may be a useful tool in identifying
development priorities. Despite its
advantages over indicalors like GNP per
capita, it remains an attempt o summarise
complex social dynamics in a single number.

The use of such indicators limits policy
makers’ ability to make subjective decisions

or decisions informed by parochial intcrests. E@El&

Movement of the
HDI is, at best,
sluggish

95 LLEELECLEY TREEEE



Who will fill the gap?

Sanlam have for
years been quietly funding
tertiary education in our
country.

Providing improve-
ments to-buildings, pur-
chasing new and more ad-
vanced equipment...and,
most recently, helping
struggling libraries.

It’s all part of our
philosophy...that assisting
higher education is one of
the best ways of assuring
all our tomorrows.

Assuring your fomorrow \
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|n a period of great change, access to the facts behind emotive issues is essential. The rationale
behind Indicator SA - to bring the South African debate into the open. To provide a forum where
all sides can be heard. To publish informed analysis by prominent commentators. To monitor data
trends, current affairs and policy scenarios.

8 ndicator SAis an informative, non-propagandistic and jargon-free quarterly monitor of South
African political, urban, rural, economic and industrial trends. A good source for up-to-date statistics
and pithy analyses. % (Review by Heribert Adam, 1993)

Donors

(This is a donation to university research
and all donor categories qualify for tax relief).

R650 plus per annum
Two copies each of four Indicator SA quarterlies
and two Indicator Press books, line mention as a donor.

R1000 plus per annum

Four copies each of four indicator SA quarterlies
and two Indicator Press books, a quarter page advertisement
in each Indicator SA, and line mention as a donor

R2000 - R5000 .

Eight copies each of four indicator SA quarterlies
and two Indicator Press books, a half page
advettisement in each Indicator SA, and

line mention as a donor
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Subscriptions

Individual subscribers

Local R228,00 {incl VAT & postage}
Foreign US$150,00 {incl airmail postage)
You will receive four Indicator SA quarterlies per
annum and at least two Indicator Press books on
current national issues.
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For an additional R40 per annum you will receive
Crime and Conflict, a new publication examining
general crime as well as a wider view of conflict.

For mare information, please write to:
Indicator Project SA
Centre for Social and Development Studies HHE BAROMCTER O SOCIAL TRKNDY
University of Natal o -
Private Bag X10
Dalbridge 4014 South Africa

or contact Indicator SA Subscriptions at Tel: {031) 260 2525/2526 Fax: (031) 260 2359

A free catalogue and index of our publications is available on request.
Back issues of more than fifty Indicator SA reports published since 1982 are sfill available.

Make all cheques payable to University of Natal

Subscribe now ‘
Over the past decade, our publications have won national and international acclaim for astute,
impartial monitoring of a changing South Africa. if you are committed to the new South Africa, as an
individual or in a corporate environment, /ndicator SA makes essential reading.
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