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government
& governance
in the GCR

introduction
In the arena of government and governance, the challenges of overcoming the legacies of apartheid are
strongly pronounced. On the one hand the post-apartheid era has seen the design of new government
institutions geared towards development and facilitating democratic participation. On the other, there is
evidence that some of these institutions are weak as agents of development, and that they struggle to
create an environment in which democratic relations between citizens and the state can flourish.
The GCRO’s 2009 ‘Quality of Life’ survey asked Gauteng’s residents about their views of government and
governance. The results give a mixed perspective of progress.
The ‘Quality of Life’ survey shows citizens to be politically conscious and largely confident that the country
is going in the right direction. People continue to believe in the power of democratic politics to make a
substantive difference to their lives. Continued high levels of electoral participation affirm this.
However, the ‘Quality of Life’ survey findings also suggest a troubling distance between citizens and the
public officials who are meant to represent their interests. Of particular concern, levels of satisfaction
with some parts of government are low. This is not in itself a case for pessimism, and dissatisfaction
rates are far lower than in Brazil, for example. Government in the GCR has an opportunity to reinvigorate
engagements with citizens, by opening and strengthening spaces for public participation, and by ensuring
that citizen inputs are integrated into the development process.

structure of government
Government in South Africa is made up of three spheres – national, provincial and local. The 1996
Constitution describes these three parts of government as non-hierarchical; as ‘spheres’, not ‘tiers’,
where no one part is subordinate to the others. However, all spheres are subject to the primacy of the
Constitution itself, and the laws passed by national Parliament.
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The Constitution also specifies that each sphere is functionally distinctive, and relatively autonomous
to perform clearly defined competencies unique to each. But all three spheres are interdependent and
interrelated to the others in a unitary whole. Each sphere is constitutionally mandated to preserve peace,
national unity and the indivisibility of the Republic of South Africa.
This means that in Gauteng we have various national government departments performing their specific
functions; we also have the Gauteng provincial government with its responsibilities; and we have various
municipalities, making up local government, charged with taking care of other competencies.

national and provincial government under apartheid
The national, provincial and local government institutions currently in place are new. Two decades ago the
structure of government looked very different.
National government: under apartheid, the territory of South Africa was divided into ‘separate’ national
government units along racial and ethnic lines. Parts of the region of cities and towns in and around
Gauteng were governed as part of ‘white South Africa’. Other parts were governed by so-called
‘independent homelands’ or ‘bantustans’. To the north-west of Pretoria, an archipelago of areas comprised
Bophuthatswana, regarded as an independent state under apartheid. To the north-east was KwaNdebele,
a homeland which had not yet reached the status of an ‘independent self-governing territory’. These
‘homelands’, which were meant to be sites of ‘separate development’, are the main reason that the
Gauteng city-region sees large concentrations of displaced urbanisation in its northern parts. Millions
of people, unable to set up homes legally in ‘white South Africa’, crowded up against the boundaries
of Bophuthatswana and KwaNdebele, as close as possible to the country’s centres of economic
opportunity.
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distribution of population by race in 2001 against
old homeland boundaries

Provincial government: the area that is today defined as Gauteng was previously administered as part of
the province of the Transvaal, one of four provinces in the old South Africa. The Transvaal spread over
the whole northern part of South Africa, covering the area now split into the provinces of Gauteng, North
West, Mpumalanga and Limpopo.

local government under apartheid
Within the region’s cities and towns, local government was also divided under apartheid. Twenty years
ago there were separate White Local Authorities and Black Local Authorities. There were also separate
management structures for areas where Indian and coloured residents were forced to live under apartheid.
These fragmented institutional arrangements were designed to ensure that resources in white areas were
reserved for the benefit of whites. In a nutshell, to ensure that whites were not burdened by the development
needs of other ‘population groups’, urban apartheid pushed those seen to cost the tax base more than
they contributed beyond the boundaries and ‘off the budgets’ of white local authorities. Poorer African,
Indian and coloured residents ended up in under-developed areas, where few industrial and commercial
activities were allowed, and where they were unable to benefit from the wealth and government resources
circulating in white municipal areas.
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features & functions - national
Today, national government arrangements have been transformed. The ‘bantustans’ have been integrated
into the territory of democratic post-apartheid South Africa, and a new architecture of national government
departments and agencies, focused on development for all South Africans, has been built.

e.g.

key features

competencies

National government is broadly
responsible for policy, the setting of
objectives for the country as a whole, coordination and regulation.

Functional areas of exclusive national
competence are not explicitly defined in
the Constitution, but can be inferred:

However, a number of departments are
also responsible for direct delivery, where
neither provincial nor local government
play a role. For example:

Intelligence services, national defence,
macro-economic policy and stability,
elections administration, maintenance
of the population register and related
services, mineral affairs, tertiary
education, international and national
airports, etc.

The South African Revenue Service
collects tax (income tax, tax on
companies and Value Added Tax)
on behalf of all of government, and
distributes this between the spheres on a
formula basis.

Functional areas of shared national and
provincial competence, as defined in
Schedule 4A of the Constitution:
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e.g.

Home Affairs maintains the population
register and has frontline offices
throughout the country to issue identity
documents, passports, etc.

Education at all levels, excluding tertiary
education, housing, health services,
environment, disaster management,
agriculture, public transport, welfare
services, tourism, trade, etc.

In addition there are various agencies
and state-owned entities that
are overseen directly by national
government, but play a key role in
providing services. These include, for
example:

e.g.

Water Boards, established by the
National Department of Water Affairs, that
purify raw water and distribute it in bulk
to municipalities.

e.g.

The South African Police Service (SAPS)
has a vertically integrated command
structure reporting directly to the national
Minister of Police. There are police
stations across Gauteng, but provincial
government only plays a loose coordination / interface role.

e.g.

The Passenger Rail Agency of South
Africa (PRASA) provides metropolitan rail
services to hundreds of thousands of rail
commuters in the GCR every day. It is
overseen by the national Department of
Transport.
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features & functions - provincial
Provincial government boundaries have been redefined. Today, the boundary of the Gauteng Provincial
Government encloses the economic core of the wider city-region. A new set of provincial government
departments have been defined, building on but also radically transforming the base inherited from the
old Transvaal Provincial Administration.

key features

competencies

Gauteng is one of nine provinces making up
South Africa.

Functional areas of shared national and
provincial competence, as defined in
Schedule 4A of the Constitution:

Senior elected leadership comprises the
Premier and her Members of the Executive
Council (MECs). Each MEC is allocated
a portfolio which relates to one of the
following Gauteng Provincial Government
departments:

Education at all levels, excluding tertiary
education, housing, health services,
environment,
disaster
management,
agriculture, public transport, welfare
services, tourism, trade, etc.

•
•
•
•
•
•
•
•
•
•

Functional areas of exclusive provincial
competence, as defined in Schedule 5A of
the Constitution:

Agriculture and Rural Development
Community Safety
Finance
Economic Development
Education
Health and Social Development
Local Government and Housing
Infrastructure Development
Roads and Transport
Sports, Recreation, Arts and Culture

Ambulance services, liquor licences,
provincial planning, provincial recreation
and amenities, provincial sports, provincial
roads and traffic, abbatoirs, etc.

The Office of the Premier, with the Gauteng
Planning Commission, plays a strong ‘policy
centre’ and co-ordination role.

features & functions - local
In the post-apartheid period, local government has been completely transformed. The divided, racially
defined local authorities of the past have been amalgamated into new municipalities. This means that the
separate areas that were previously reserved for white residents, and those to which African, Indian and
coloured residents were forcibly removed by apartheid, are now covered by integrated, democratically
elected municipalities. This is one of the most important features of the new system. By implication, the
tax resources raised from residents and businesses in wealthier parts of the city can now be used to
fund development in parts that were historically under-developed under apartheid. The result has been
significant progress in rolling out household and community infrastructure to previously poorly serviced
dormitory townships.

page 6
Governance.indd 6

2011/03/23 12:53:51 PM

the gauteng city-region review 2011
key features

competencies

Local government has benefitted from a strong
impulse towards decentralisation embedded in
the Constitution. Local government has the right
to govern, on its own initiative, in a number of
functional areas of competence. This is subject
to national and/or provincial legislative oversight.
But national and provincial government must not
compromise or impede a municipality’s ability or
right to exercise its powers or perform its functions.
Local government institutional arrangements are
a little complicated. There are three categories of
municipality.

Functional areas of local government
competence, under the shared
legislative competence of national
and provincial government (defined
in Schedule 4B of the Constitution):

Category A (or Metropolitan) Municipalities are
single, unicity structures which do not share
authority with any other municipality in their area.
There are only six metros in the country, in areas
that are defined as cities. There are three category
A municipalities in Gauteng.
Category B (or Local) Municipalities are one half
of two-tier structures. Category B municipalities
share executive and legislative authority with the
C municipality in whose area they fall.
Category C (or District) Municipalities are the
other half of the two-tier arrangement in non-metro
areas. In each C municipality (the top tier), there
are a number of B municipalities (the bottom tier).
Powers and functions are shared between the
tiers depending on the level of capacity in each.

Electricity and gas reticulation,
building regulations, municipal
health services (defined in legislation
as environmental health, not health
care), municipal public transport,
stormwater management, water
supply and domestic waste-water
and sewerage, etc.
Functional areas of local government
competence, under the exclusive
legislative competence of provincial
government (defined in Schedule
5B of the Constitution):
Cemetaries
and
crematoria,
cleansing, markets, municipal parks
and recreation, local sports facilities
and amenities, public places, refuse
removal, refuse dumps and solid
waste disposal, street trading, street
lighting, traffic and parking, etc.

local government across the GCR
The following table gives a sense of the structure of local government in Gauteng. It shows the different
categories of municipality in the province, how they are arranged, and the estimated population of each
in 2001 and 2007. Also listed are the local municipalities that are outside the boundaries of Gauteng, but
adjoin the boundaries of the province, or which cover major economic nodes within 175 kilometres of the
centre of Johannesburg and are regarded as anchoring the polycentric Gauteng city-region.
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2001

2007

A City of Johannesburg Metropolitan Municipality
A Ekurhuleni Metropolitan Municipality

3 225 310

3 888 182

2 478 629

2 724 227

A City of Tshwane Metropolitan Municipality
C Metsweding District Municipality

1 982 233

2 345 909

GT02b1: Nokeng tsa Taemane Local Municipality

53 203

49 389

GT02b2: Kungwini Local Municipality

109 063

104 150

GT421: Emfuleni Local Municipality

658 424

650 872

GT422: Midvaal Local Municipality

64 642

83 445

GT423: Lesedi Local Municipality

73 692

66 516

GT481: Mogale City Local Municipality

289 834

319 633

GT482: Randfontein Local Municipality

128 731

117 265

GT483: Westonaria Local Municipality

109 327

99 214

GTDMA48: West Rand District Management Area

5 781

2 917

NW405: Merafong City Local Municipality

210 482

215 860

FS203: Ngwathe Local Municipality

118 809

95 188

FS204: Metsimaholo Local Municipality

115 955

154 658

MP306: Dipaleseng Local Municipality

38 619

37 880

MP307: Govan Mbeki Local Municipality

221 747

268 947

MP311: Delmas Local Municipality

56 207

50 452

MP312: Emalahleni Local Municipality

276 414

435 226

MP313: Steve Tshwete Local Municipality

142 770

182 513

MP315: Thembisile Local Municipality

257 115

278 518

MP316: Dr JS Moroka Local Municipality

243 313

246 965

52 121

55 844

NW371: Moretele Local Municipality

181 038

182 414

NW372: Local Municipality of Madibeng

346 672

371 183

NW373: Rustenburg Local Municipality

387 097

449 771

NW401: Ventersdorp Local Municipality

43 076

36 531

NW402: Potchefstroom Local Municipality

128 353

124 349

NW403: Matlosana Local Municipality

359 203

385 780

12 357 860

14 023 798

C

C

Sedibeng District Municipality

West Rand District Municipality

municipalities in the Free State

municipalities in Mpumalanga

municipalities in Limpopo
NP366: Bela-Bela Local Municipality
municipalities in the North West
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future change
The map below shows the local government structures in Gauteng, as well as municipalities making up
the broader GCR.
It is important to note that these arrangements are not static. For example, at the moment district
municipalities manage services directly in some parts of their jurisdiction, usually protected areas or
areas the where population is very sparse. These are so-called District Management Areas (DMAs), where
there are no local (that is, lower-tier, Category B) municipalities. There is currently one DMA in Gauteng,
under the West Rand District. However, DMAs are in the process of being phased out, and so this area
which covers the UNESCO World Heritage Site of the Cradle of Humankind will formally become part of
Mogale City.
In addition, the Independent Demarcation Board has taken a decision to merge a portion of the Metsweding
District Municipality area into Ekurhuleni, and the rest into Tshwane. This means the entire area in the
north-eastern part of Gauteng will be covered by single-tier metropolitan government after the next local
government elections in early 2011.

the GCR: Gauteng and adjacent local municipalities

working together
The Gauteng city-region is so large, complex and dynamic that no one government authority could
possibly encompass the whole. But to address the region’s challenges and ensure that it reaches its full
potential, the different parts of government must work together. This is easier said than done. The GCR
straddles the whole of one province, and parts of four others. It includes 15 local entities inside Gauteng,
and another 16 outside the province. Some of these are large city-based metropolitan municipalities,
some district municipalities, and some local municipalities. These local government entities are often very
different in size. For example, the budget of the City of Johannesburg is 70 times that of Westonaria.
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Moreover, these municipalities do not always have corresponding interests. Municipalities that adjoin
each other sometimes have ‘competing’ visions for development, with one wanting a spatial plan that
prevents development up to its edge, and another wishing to promote development along a corridor all
the way up to the boundary shared with the first. In these circumstances it is often very difficult to reconcile
the different interests, both legitimate, of the two councils. The picture is complicated further by the fact
that provincial and local government share some powers, and in areas such as ‘planning approvals’,
local transport planning, housing development and others, interests do not always coincide. Complexity
is compounded by the fact that some state-owned entities reporting into national departments have their
own large budgets and development agendas, which are not referenced to provincial or local plans.

intergovernmental relations
It is clear that if the Gauteng city-region is to address its challenges and realise its opportunities,
intergovernmental relations across the region have to be significantly improved. The GCR is not a real
‘place’ – it is a perspective, a way of understanding this remarkable space. But to make it work optimally,
the way government entities relate to each other – vertically and horizontally – as well as the way they
relate to civil society and the private sector must be far better understood and articulated than at present.
Various structures have been put in place to achieve this, including the President’s Coordinating Council
(PCC) where national and provincial leadership meets as a collective; various MinMECs, where national
Ministers meet with Provincial Members of the Executive Council (MECs) on particular sectoral issues
such as housing, health or education; the Premier’s Co-ordinating Forum, where the Gauteng Premier
and MECs meet with local government Mayors and Municipal Managers; and various MEC-MMC
Forums, where provincial leaders meet with counterpart Members of Mayoral Committees from local
government.
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Intergovernmental relations are also being steadily strengthened through processes that clarify the
distribution of responsibilities where powers over particular functional areas are shared between the
provincial and local government.

political engagement
While it is clear that the post-apartheid period has seen significant progress in building new democratic
and developmental institutions, question marks remain with regard to how government has been able to
build relations with citizens, particularly those who were historically deprived of the benefits of citizenship
under apartheid. The evidence is mixed.
There is positive evidence that the GCR has a politically conscious citizenry that is actively engaged in
that it continues to participate, at very high turnout rates, in local and national/provincial elections.
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When respondents of GCRO’s 2009 ‘Quality of Life’ survey were asked whether they thought that ‘politics
is a waste of time’, 70% disagreed with the statement. There were similarly positive sentiments in response
to questions about whether the country had free elections and a free press. This suggests a healthy
political culture.

GCRO (2009) ‘Quality of Life’ survey
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where are we going?
The GCRO’s ‘Quality of Life’ survey also found that six out of ten residents in the GCR believed that the
country is going in the right direction, even though the picture is uneven across population groups. Thirtynine percent of white respondents disagreed with the notion that the country is going in the right direction;
42% said that it was. By contrast, only 19% of African respondents did not think the country was going in
the right direction, compared to 62% who did.

GCRO (2009) ‘Quality of Life’ survey

civic engagement
While people continue to believe in the power of democracy to make a substantive difference to their
lives, the ‘Quality of Life’ survey also gives a mixed perspective on whether residents are using, or feel
they are able to use, all the options available to them to make their voices heard. There is evidence
of extraordinarily high levels of participation in some structures. Forty-two percent of respondents said
that someone in their household had attended a ward meeting in the 12 months prior to the survey.
Participation in structures such as School Governing Bodies was also high.
But only 9% of respondents said that they, or a member of their household, had been involved in an
Integrated Development Plan (IDP) process. This is concerning, as the IDP is the primary plan governing
a municipality’s long-term development trajectory, and medium term and annual plans, and the Municipal
Systems Act dictates to local government that residents must be enabled to participate actively in its
formulation.
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GCRO (2009) ‘Quality of Life’ survey

interactions with government
There is substantial evidence of weak relations between citizens and officials. The ‘Quality of Life’ survey
revealed that:
• only 17% of respondents had ever tried to contact a government department, although of those that
had sought to contact a department, 61% got a response, and of those, in turn, 71% were happy with
their response. Clearly a large part of the challenge is empowering people to be able to approach
government in the first place. At a GCRO focus group conducted in October 2009, one participant said
revealingly: “Because I’m uneducated I don’t go back to the offices to find out why I haven’t received
anything. I will just sit back”.
• when respondents were asked, “Do you think most government officials are doing their best to service
the people according to the principles of Batho Pele?”, 57% said no, and a further 16.4% said they
never interact with government officials.

Focus Group Commissioned by GCRO (2009) ‘Violent Community Protest Roundtable’
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interactions with leaders
There is also a lot of evidence of a troubling distance between citizens and elected leaders, especially
at the local government level. At a recent focus group undertaken by the GCRO to understand people’s
perspectives on violent community protests, participants offered these damning comments on
councillors:

Focus Group Commissioned by GCRO (2009) ‘Violent Community Protest Roundtable’

satisfaction with government
Impressions of government bureaucracy and elected leaders reflect in overall levels of satisfaction with
government. The ‘Quality of Life’ survey shows a mixed picture, but of particular concern is the much
lower levels of satisfaction with local government relative to the other spheres, and especially amongst
some population groups.
Overall, six out of ten people are ‘satisfied or very satisfied’ with national government, and five in ten are
‘satisfied or very satisfied’ with provincial government. But satisfaction drops to only four in ten for local
government.
Sixty-one percent of African respondents were ‘satisfied or very satisfied’ with national government,
followed by 59% of Indians and 51% of coloureds. White respondents have a much lower opinion of
national government, with only 38% being ‘satisfied or very satisfied’.
A roughly similar pattern was found when respondents were asked about provincial government, although
Indians (at 57% ‘satisfied or very satisfied’) were happier with this sphere than Africans (at 52%) and
coloureds (at 50%). Whites were again the least satisfied, at 36% ‘satisfied or very satisfied’.

page 15
Governance.indd 15

2011/03/23 12:54:10 PM

the gauteng city-region review 2011
However, the results for municipal government are remarkable: only 41% of Africans were ‘satisfied or very
satisfied’ with their municipality, compared to 51% for Indians, 37% for coloureds and 38% for whites.
Respondents were also asked what level of government they think has contributed the most to improving
their quality of life. Fifty percent of Africans thought that national government had done the most for them,
14% provincial government and 11% local government. Twenty-four percent of Africans thought that no
sphere of government had done anything for them. Whites placed much lower value in government
generally, with 41% saying than none of the spheres of government had made a contribution to improving
their quality of life. Twenty-eight percent of whites thought that national government had made the greatest
difference, 14% provincial government and 16% local government.
The ‘Quality of Life’ survey also suggests big differences in satisfaction between municipal areas, as
illustrated in the graphs and maps below.
Clearly, while much progress has been made, there remain significant challenges in building the capacity
of government to interact effectively across all communities to satisfy the needs of the majority of residents
in all areas.

percentage satisfaction with different spheres of
government across municipalities

GCRO (2009) ‘Quality of Life’ survey
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percentage dissatisfaction with national
government across the GCR

GCRO (2009) ‘Quality of Life’ survey
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