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INTRODUCTION
THE CASE STUDIES
DEMONSTRATE THAT LOCAL
GOVERNMENT HAS HAD MIXED
RESULTS IN WORKING WITH ALL
SPHERES OF GOVERNMENT
AND SECTORS OF SOCIETY
(INCLUDING CIVIL SOCIETY AND
THE PRIVATE SECTOR).

This section presents nine case studies of city projects, which
showcase how cities have used cooperative governance and allof-society approaches, and offers governance insights into and
lessons about implementing these approaches. The case studies
demonstrate that local government has had mixed results in working
with all spheres of government and sectors of society (including
civil society and the private sector). Nevertheless, it can be done
successfully, despite the challenges of municipal environments and
other spaces. Accordingly, some case studies illustrate how wholeof-government and all-of-society approaches can lead to positive
change, while others highlight the systemic and project-level barriers
within the governance system that hinder the implementation of
such approaches, as well as the responses and recommendations
to overcome them.
The case studies are presented in the following order: Johannesburg,
Tshwane, Ekurhuleni, eThekwini, Cape Town, Nelson Mandela Bay,
Buffalo City, Mangaung and Msunduzi. Each case study begins
with a brief description of the project and then explores emerging
governance insights and lessons. It should be noted that the case
studies are presented in summary form, for ease of engagement,
and links to the full case study reports are provided at the beginning
of each summary.

208

STATE OF SOUTH AFRICAN CITIES 2021

SUMMARY OF THE CASE STUDIES
City of Johannesburg
Action and pressure from the Ebony Park/Kaalfontein community led
to cooperation between the City of Johannesburg and the Gauteng
Provincial Government to upgrade a five-room consultation clinic into
a Community Health Centre. The Johannesburg Development Agency
supported the process as an implementing agent.

3

City of Tshwane
A core partnership between the City of Tshwane, University of Pretoria
and local communities, working through a network governance model
with other partners and a broad spectrum of actors, provides evidencebased, community-oriented substance-use health and care services to
communities in the greater Tshwane area.

City of Ekurhuleni
Communities become partners in informal settlement reblocking1 using a
committee-based governance model that assists in raising the profile of
reblocking within the community and municipality. Reblocking develops
into both an effective short-term and a systemic long-term solution to
urban informality.

City of eThekwini
During Level 5 lockdown, municipal leadership and staff were able to
mobilise their partners and stakeholders (including engaging with other
government spheres) through new and existing coordinating structures,
and to unlock municipal resources to improve the health and wellbeing
of the city’s homeless.

1

Reblocking refers to the rearrangement of dwellings and the installation of basic infrastructures in informal settlements, with the aim of creating a safe, serviceable and habitable environment.
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City of Cape Town
The Western Cape Provincial Government, the City of Cape Town, civil
society, individuals and the private sector came together to mobilise
their resources, using a network approach, to address the COVID-19
lockdown food crisis in the Cape Town city-region and beyond. The crisis
further facilitated social, organisational and technological innovation.

Nelson Mandela Bay Metropolitan Municipality
The transition from a paper-based planning application system to
a technology-based Electronic Municipal Application Management
System (e-MAMS) resulted in improved ease of doing business with
the municipality and, by extension, improved relationships between the
municipality and business/citizens.

Buffalo City Metropolitan Municipality
Despite many challenges, positive steps have been taken to enable
effective collaboration between a wide range of stakeholders with
different views and objectives. The common aim is to unlock the economic
potential of the Port of East London, a large-scale and complex catalytic
development project for the region.

Mangaung Metropolitan Municipality
Cooperative governance arrangements are in place and others are still
required in order to move forward key developments geared toward
spatial transformation and socioeconomic development: the airport
node, the Waaihoek precinct and the Naval Hill redevelopment.

Msunduzi Local Municipality
Efforts made by the city’s new leadership to turn around the challenge
of poor internal controls involved acknowledging and comprehensively
addressing their causes and outcomes.
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THE RESEARCH PROJECT
The South African Cities Network (SACN) commissioned a research study, which began in
March 2020 and ended in June 2021, that produced these nine case studies. The empirical and
case study-based approach was chosen both for practical reasons (i.e., time and funding) and
with the intention of developing new, nuanced governance stories that were selected and told
by the cities themselves. The study required researchers and municipalities to work together to
co-create and co-own the research process and outputs.

Co-creation with municipalities

3

The reasons for directly involving the participating municipalities in the research process included:
• To strengthen and diversify the State of Cities Report (SoCR) production process.
• To improve SACN’s communication with its participating cities around the SoCR.
• To enable the distribution and uptake of research findings within municipalities during the
research process.
• To develop the capacity of both researchers and municipalities to conduct co-created and
co-owned research.
• To improve the understanding of researchers and municipalities of good existing policy
and practice and related challenges, and improvements that can be made.
• To work with, rather than on behalf of, municipalities to analyse the governance landscape
and develop a collective governance agenda.
• To improve the relevance, usefulness, quality and value of the SoCR for target audiences.

The research process
The SACN undertook a preliminary exercise with the City of Ekurhuleni to produce a co-designed
and tested research process, which was then applied across eight municipalities.2 The process
comprised the following steps.
1. Gain insights into the broader governance dynamics that most affect the municipal
environment, and work with the municipality to identify preliminary projects that could
serve as case studies.
2. Test the preliminary projects in the municipal environment and shortlist two to
three projects.
3. Test the shortlisted projects in the municipal environment and select one project.
4. Interrogate the project within the municipality.
5. Develop the narrative.
6. Test the narrative within the municipality.
7. Refine the product.
8. Expand the research with insight from actors from different sectors of society outside of
the municipality.

2

A different process was used for Cape Town.

CITY CASE STUDIES
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The research process was qualitative, inductive and cross-sectional, and required the collection of
both primary and secondary data, through desktop studies, interviews, focus groups and surveys.
Given the qualitative and participatory nature of the research process and the interconnectedness
of governance concerns, a governance framework was used in which equal weighting was given
to issues of cooperative governance and the all-of-society approach, the capability of the state,
the political-administrative interface, and values and principles. The aim was to encourage and
enable municipalities to engage with the SoCR theme (cooperative governance and the all-ofsociety approach) broadly and as they saw fit, and to maximise the richness of data collected,
reflecting important connections between various governance concerns. This can be seen in the
nature and diversity of case studies eventually delivered.

Critical success factors
The following critical success factors emerged during the implementation of the research process:
• Onboarding: Ensure the municipality is adequately onboarded prior to the study, in terms
of the required permissions (at the right levels) and that the necessary relationships are in
place – and where necessary develop new relationships.
• Flexibility: Adapt the research process and data collection methods in response to the
research environment to ensure success, without negatively affecting the study’s integrity.
• Champions: Central to the success of the project are the individual municipal officials,
councillors and entities (i.e., units and departments) that were committed to the SACN’s
research work. Once permission to undertake the research had been granted at the
appropriate municipal level (e.g., Office of the City Manager or Mayor), these champions
navigated, organised and gained buy-in for the project in the municipal environment, and
provided access to necessary resources (e.g., documents, people, facilities).
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LESSONS AND INSIGHTS
State capability is central to effectively addressing South Africa’s development challenges, but
achieving the desired development outcomes at the appropriate scale requires collaboration
among municipal departments, across spheres of government and with other sectors of society.

Cooperating across departments and spheres
Integrated service delivery needs cooperation, especially when the different spheres have dual
mandates or concurrent functions, or when different municipal departments have interconnected/
overlapping mandates or functions. Cooperation, which recognises the individual mandates and
harnesses the strengths of different departments and spheres, is essential to effective delivery. In
a climate of growing delivery backlogs, evolving needs and a shrinking fiscal space, cooperation
can help to fast-track and expand delivery, generating associated lessons and sharing of best
practices (even between municipalities). Cities need to build new cooperation platforms and
improve existing ones. Such platforms assist in removing blockages to effectively working with
other sectors of society, raise the profile of projects in local government and other arenas, and
enable concerns beyond the mandates of participants to be addressed.

3

Partnering with other sectors of society
Platforms for cooperation among different spheres of government and stakeholders across
society help to foreground the importance of developmental local government. An effective
partnering mechanism can be used to build on existing partnerships, setting up horizontal
networks of partners and actors with clear roles and responsibilities housed within cooperative
governance structures. These structures create an environment that enables the understanding,
flexibility, creativity, innovation and responsiveness necessary for effective delivery at the local
level. Local government must recognise and accept that it is one of many players, and its role
is to provide leadership and an enabling environment for establishing partnerships to mobilise
the resources and efforts of all stakeholders. Cooperative governance structures advocate
collective action, mitigation and problem-solving through continual learning, adaptation and
improvement, and enable actors to work to their strengths and organise themselves around a
shared vision and a common, specific purpose and objectives. The state’s capability to deliver
services can be dramatically improved by beginning work using a ‘good-enough’ approach with
a few of the right people from these structures, instead of waiting for complete and ‘perfect’
plans, data and partnerships to be in place.
Like a network-based approach to partnering, a committee-based governance model can also be
effective for external partnering. Cities can use existing local government committee structures,
such as ward committees (provided the will and expertise exist to use them correctly). These
structures can be used as a primary mechanism for distributing information, communicating
and making decisions. Committees at multiple levels act as cascading structures through which
information flows top-down and then bottom-up, from departments to executive functions and
to communities.

CITY CASE STUDIES
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Working with communities
Communities do not distinguish between different spheres of government. They have the
power to hold local government (and by extension other spheres of government) accountable
and to prompt the required action. If needed, communities are able to organise, even where
structures do not exist, and engage government on matters that affect them. Communities
can help local government deliver better services in terms of quality and quantity if they are
meaningfully involved in and inform all service delivery stages, even at project or systemic level.
Such community involvement must build on and capacitate existing community structures,
with the intention of maximising delivery reach and resilience. Communities provide important
on-the-ground information about their requirements. Embracing this information brings local
government closer to communities and makes it better able to provide needs-based services
and to plan based on more accurate data. Communities must be able to exert their power,
agency, ownership and leadership in engagement spaces, which must also build mutual
trust, respect and accountability, while leveraging community-based resources. With genuine
intentions and hard work, collaborating with communities becomes easier and leads to results
when combined with an integrated approach across departments/spheres of government and
meaningful, transparent stakeholder engagement. It also helps to build a social compact with
communities by giving credibility and accountability to the work of government.

Leveraging intermediaries
Intermediaries can foster collaboration between public, private and civil society actors by
facilitating relationships based on mutual trust and respect beyond organisational boundaries.
They enable communication, understanding, accountability, transparency, conflict resolution
and the sharing of information and experiences. In many instances, these intermediaries are
part of networks and systems that local government needs or wants to engage with and are able
to offer intelligence (evidence), skills and funding. They also have more leeway to experiment
with new approaches and make and learn from mistakes.

Using evidence and technology
Evidence-based interventions, which have a sound rationale and vision and adequate political
buy-in, are more resilient and more likely to continue over the long term, even in conditions of
political change. They can also help the political-administrative interface function better and
inform development work beyond their mandates; for example, informal settlement upgrading
can inform the development of township economies. Partnering with other spheres of government
and across sectors of society can assist with collecting additional data. However, while data
informs, it is not the goal, and data-led decision-making should not ignore the invaluable,
unmeasurable and intangible assets that are relationships and partnerships. Technology can
also make data collection easier and more accurate, and improve service delivery directly, but
human agency and collaboration are needed to make technology work.
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Harnessing political leadership and support
Local government leadership must be forthright. It must acknowledge and develop a
comprehensive plan to overcome challenges, create an enabling municipal environment and
be supported by all spheres of government. Effective intergovernmental cooperation requires
an aligned and coordinated interface between political and administrative environments across
different spheres of government. The interface must be clearly defined, with a clear separation
of the roles and responsibilities of councillors and officials. Councillors have an important role to
play in raising the profile of projects in municipalities and helping the administration to connect
with and understand communities. The municipality is thus able to share information about the
objectives, planning and implementation of interventions and how the community can be involved.
Councillors can further lend credibility to the work of municipalities, by bringing together different
communities, assisting them to find common ground and resolve possible tensions.

3

Learning from crisis
A crisis (COVID-19) fostered effective cooperation among spheres of government, which would
not have materialised as quickly under ordinary circumstances. These lessons are important, and
action should be taken to sustain these gains. In times of crisis, political leadership is essential
for harnessing the necessary resources, capacities and skills, including those offered by social
networks, and for preventing fraud and corruption. The COVID-19 pandemic presents a unique
opportunity to create bold new local government strategy, policy and operating procedures,
which not only respond to crises but also anticipate them by responding proactively in various
areas going forward.
The pandemic prompted the development of numerous social, technical and organisational
innovations along service delivery value chains, which could be extended beyond their initial
contexts. For example, innovations to address food insecurity could be applied to the development
of township economies. The pandemic also demonstrated the capability, innovation and
excellence of local government practitioners, and their willingness to go beyond the call of duty.
Going forward, the focus needs to be on building on the emotional intelligence shown by these
officials and programme champions, who exemplify a human-centred, empathetic, progressive,
flexible and ethical public service. What is also needed is to employ appropriate candidates,
address technical skills deficits and enable officials to focus on development outcomes rather
than on municipal activities only.
Local government needs to better understand, embrace and find ways to work with different
kinds of informality, as the informal economy is important for sustaining people’s livelihoods
and a critical pathway for growing the inner-city economy. This needs to be recognised
post-COVID-19, through devising a more deliberate, committed and consistent approach
to supporting people who occupy public spaces, live in sub-adequate shelter or work in the
informal economy.

CITY CASE STUDIES
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CITY OF
JOHANNESBURG
A whole-of-government approach to
community healthcare
Health is a concurrent function, which means that the mandates of provincial
government and local government intersect to deliver services that meet the
needs of communities. For years, the Ebony Park/Kaalfontein community had
been calling for the upgrading of the Ebony Park/Kaalfontein clinic, which was
inadequate for its needs. The City of Johannesburg responded by upgrading the
facility to an Ideal Clinic, which was within its mandate, instead of a Community
HealthCare Centre (CHC), which the community wanted but which fell within
provincial government’s mandate. This story highlights how community action
and pressure brought the two spheres of government together, resulting in the
joint upgrading of the clinic to a CHC.

OVERVIEW
The Ebony Park/Kaalfontein five-room consultation clinic was
inadequate to meet the community’s demand for health services
in the area. The closest and best alternative (Tembisa Hospital)
was difficult and expensive to access, and over-flowed with
patients especially when the Ebony Park/Kaalfontein clinic
was closed. Therefore, the community asked for the clinic to
be upgraded to a CHC that would include a maternity and
obstetrics unit and a 24-hour emergency facility. While city
officials recognised the community’s needs, local government
does not have the mandate to build a CHC that provides 24hour healthcare services (including an emergency facility and
maternity and obstetrics unit) − such a facility falls under the
mandate of provincial government. The Ideal Clinic that was
delivered instead was therefore rejected by the community.
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Community action for healthcare delivery: a timeline of events
The first community calls for an upgraded clinic date back to 1992. By 2013, the clinic had still not
been upgraded. The community submitted a petition to the City and invited the Member of the Mayoral
Committee (MCC) to visit the local health facility. As a result of these actions, in 2015/16, the city
listed the clinic as a medium-term project and allocated a capital budget. After approving the budget
and the land, the city began the process to upgrade the clinic. The facilities were designed as an 18room Ideal Clinic, which provides primary healthcare services and chronic and acute care, but not
24-hour services. At the time, the City and the provincial infrastructure development team were unable
to successfully undertake the joint planning of the facility. Instead, a key partner in the development
process was the Johannesburg Development Agency (JDA), which acted as an implementing partner/
project manager in the creation of a four-stage prototype clinic infrastructure model.

TIMELINE OF EVENTS
} Community petition

1992

} City starts planning
phase of Ideal Clinic

2014

} City contacts Province
to plan, jointly

} 5-room Clinic

} 18-room Ideal
Clinic unveiled to
the community,
who reject it

2020

} April 2017 Ideal
Clinic is closed

} 18-room Ideal
Clinic enters postplanning phase

2013

} Community
Health Centre
official opening

2017

From City Ideal Clinic to whole-of-government CHC
Prior to the clinic’s completion, a senior city official gave the
Ebony Park/Kaalfontein community a progress update. However,
when the community realised that the new clinic did not have
24-hour emergency services nor a maternity and obstetrics unit,
they refused to accept the clinic. Faced with this community
backlash and refusal, a united city leadership contacted the
district health leadership, which escalated the issue to the Office
of the MEC. As a result, the provincial government issued a
letter of intent for partnering with the City to deliver an CHC,
and the City and province signed a service-level agreement. The
provincial government funded the required structural changes to
the facility, which was supervised by the JDA. On 20 February
2020, the Ebony Park/Kaalfontein CHC officially opened. Initially
it was jointly run by the City and provincial government, but the
City subsequently phased out its involvement, and the provincial
government took over running the facility.

CITY CASE STUDIES | CITY OF JOHANNESBURG
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GOVERNANCE INSIGHTS
Communities have the power to hold government accountable
The community’s action had a catalytic impact on overcoming the poor vertical intergovernmental
linkages ingrained in the system. By holding officials accountable for delivery, the community motivated
interdepartmental collaboration and the establishment of joint delivery teams. In addition, a positive
spinoff from the Ebony Park/Kaalfontein experience was that the community had to organise itself,
appoint leadership and create communication structures that fed into formal structures, such as ward
committees and the district healthcare committee. By galvanising a unified government response,
these grassroots structures gained credibility in the eyes of the community and the government.
Over the years that it took to convert the Ebony Park/Kaalfontein Ideal Clinic into a CHC, these
community structures have remained strong and active. This shows the importance of engaged and
organised community participation for realising the benefits of a responsive and accountable wholeof-government healthcare approach.

Intergovernmental collaboration is crucial for effective service delivery
The provision of health infrastructure and services is a concurrent function, meaning that it is shared
across local and provincial spheres. In fulfilling this function, each sphere of government has its
individual strengths. Provincial government has access to financial resources and skills, and has
the mandate to deliver 24-hour healthcare facilities, whereas the City has access to on-the-ground
intelligence about what communities need. Therefore, collaboration among spheres of government
playing to their individual strengths is crucial, especially given growing backlogs, evolving needs and
shrinking fiscal space. Moreover, communities do not distinguish between government spheres and
expect the state to deliver services as one. In practice, intergovernmental collaboration means joint
planning as well as aligning operating systems and procedures, to ensure the holistic delivery of ‘one
health system’ to the required standards and within required timeframes.

An implementing agent can accelerate delivery
The City’s health department used the JDA as an implementing agent. This enabled the City to respond
quickly to the community’s demands, and to convert the Ebony Park/Kaalfontein Ideal Clinic into a 24hour CHC. The clinic’s conversion required structural changes to be made, which was funded by the
provincial health department and supervised by the JDA. Working with the JDA increased efficiencies
and reduced delivery timeframes and costs without sacrificing quality. Efficiencies included simplified
procurement processes and instant access to quality specialist services. Improved service delivery
performance resulted in greater budget allocations, which enabled the health department to expand
its infrastructure development programme. The City and the JDA also developed an infrastructure
development model that is informed by national standards for primary healthcare facilities and
incorporates a ‘reflection and learning’ process. This model enables the City to initiate and complete
an infrastructure project within a five-year budget cycle, and allows it and its partners to avoid
overlapping mandates and duplication. Nevertheless, the City has recognised that the model needs to
include more community engagement, especially during the project pre-planning and planning phases.
The JDA has a facilitation unit, which could be brought on board to improve community consultation
processes and engagements.
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LEARNINGS
Integrated action needed to enhance development outcomes
Planning for health facilities should form an integral part of human settlements planning, and the
health department should be involved in designing, planning and implementing infrastructure projects.
Although the City has integrated strategic planning and prioritisation mechanisms in place (e.g., an
annual integrated strategic planning session that includes city departments and municipal-owned
entities), closer cooperation is needed between the City’s health and human settlements departments.
Greater involvement of the City’s health department in spatial planning discussions would contribute
to strengthening its ability to provide services and to plan for the identification of spaces for the
construction of CHCs in a timely manner.

Need for recognition of the effects of limited local
government mandates on service delivery
The initial failure to deliver what the community needed was not due
to a lack of communication among the various parties. There was
communication between the City and the community, between the City
and provincial government (although not very effective) and between
the city officials and politicians. The City was willing to listen to the
community to understand their needs and to work with the provincial
government to deliver what the community needed but was constrained
by its limited mandate that did not extend to providing 24-hour services.
Although local government does not have the resources to address all
community needs, especially those of under-serviced, marginalised
urban communities, it often bears the brunt of citizens’ dissatisfaction
with service delivery. A better understanding is needed of the barriers
that limited mandates pose to local government service delivery and
the importance of intergovernmental collaboration in overcoming them.

The effects of challenges in the political-administrative interface on integrated
service delivery
Over the course of time, challenges with the workings of the political-administrative interface at
various levels hampered progress on the delivery of a CHC. For instance, the provincial infrastructure
team was not involved in jointly planning the healthcare facility. Usually, this sort of challenge can be
escalated to the District Health Council (DHC), which is chaired by the MMC for Health and embodies
the political-administrative interface. Local and provincial government are connected through the DHC
and the Provincial Health Council, which is chaired by the Provincial MEC for Health. However, at the
time of the initial planning of the clinic, the DHC was not fully operational due to political changes. This
may have affected the operations of key provincial planning structures, leading the City to proceed on
its own. Subsequent actions by a united city leadership led to the successful escalation of the issue
to the Office of the MEC, resulting in the provincial government issuing a letter of intent for partnering
with the City to deliver a CHC. This demonstrates the importance of an aligned political-administrative
interface in providing integrated service delivery and cooperation in joint operations.

CITY CASE STUDIES | CITY OF JOHANNESBURG
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CITY OF TSHWANE
A ‘network governance’ approach to
community substance use
The Community Oriented Substance Use Programme (COSUP) is an evidencebased, community-oriented programme, which provides substance-use health
and care services to local communities in the greater Tshwane area. Designed
and implemented through a core partnership between the City of Tshwane, the
University of Pretoria and local communities, the multi-disciplinary programme
operates through a network of co-created partnerships with a broad spectrum of
actors. Delving into the working arrangements between these various actors and
their evolution over time provides the lens for exploring the power of cooperative
governance across the service delivery value chain.

OVERVIEW
A rise in substance use places services (health, police, homeless shelters) under
pressure and undermines social cohesion. Anecdotal evidence had shown
an increase in heroin trafficking, drug availability and drug-related treatment
admissions in Tshwane, which was of concern to both politicians and city health
officials. Building on Tshwane’s role as South Africa’s research and development
hub and government centre and the strategic pillars set out in its “Tshwane 2030
vision” the City set out to find a practical, accessible, affordable and sciencebased response to the reduction of the incidence of drug dependency and its
burden on society. This led to the establishment of the Community Oriented
Substance Use Programme (COSUP) in 2015, through a partnership between the
City of Tshwane, the University of Pretoria and local communities. Connected by
a common purpose and intention, the COSUP partnership was successfully rolled
out in the following years in collaboration with a co-created network of government
and societal actors. COSUP’s strengths and versatility were brought to the fore
when the COVID-19 pandemic resulted in a country-wide lockdown. In 2020, the
COSUP network was extended for another three years.
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The co-creation of COSUP
Health officials and politicians in the City of Tshwane were concerned about the rise in drug use in the
city and its negative repercussions for people’s wellbeing. In May 2015, this concern caused the Mayoral
Committee (Mayco) to ask the Department of Health and Social Development (DHSD) for a targeted
evidence-based programme to address drug and substance use in communities. As the city had a
Memorandum of Understanding (MoU) with the University of Pretoria (UP), health officials approached the
university to conduct an analysis of drug and substance use in the city. Based on the research findings, the
DHSD requested UP to submit a proposal for an evidence-based, harm-reduction approach to substance
abuse, which was done in November and approved by Mayco in December 2015. The city then signed
a service level agreement (SLA) with UP for implementing COSUP in the greater Tshwane area. By mid2019, COSUP had 17 functional and viable sites, including 12 drop-in centres where community members
could access ablution facilities, food, computers, psycho-social services and safe spaces for socialising.
Following this success, the COSUP intervention was extended for another three years from 1 July 2020.

Network governance model
CORE NETWORK PARTNERS

UNIVERSITY
OF PRETORIA

COMMUNITY
MEMBERS

CITY OF
TSHWANE

Day-to-day operations
of COSUP sites, including:
data collection, education,
training and research
(through ‘in kind’
contributions, not actual
budget allocations).

Peer educators (together with
community development workers, the
first point of contact for clients) and
community advisory groups who provide
support to clients and information to the
COSUP network about the needs of the
people receiving assistance.

Monitoring, overseeing and
reporting, including: coordinating
activities, distributing opioid
substitution therapy medication,
advising on potential sites,
managing CDWs and providing
guidance on operational issues.

The COSUP uses a network governance model, which balances flexibility and agility and a ‘containing
structure’, in which each core network partner fulfils its own role. The City of Tshwane is responsible
for programmatic monitoring, oversight and reporting, and managing the community development
workers (CDWs) who support COSUP sites. UP is responsible for the day-to-day operation of
COSUP sites, which includes site support (e.g., data collection) and oversight, education, research
and training activities. Community engagement is ingrained in the COSUP organisational DNA, based
on the ‘nothing about us without us’ mantra and collaboration with peer educators and community
advisory groups. The core COSUP network partners collaborate with a broad spectrum of actors
and institutions, while organisations in the network share resources (e.g., information, skills), provide
training and referrals, and debate ideas for creative problem-solving. Linkages are encouraged among
the homeless, sex workers, law enforcement, substance users and service providers in healthcare,
education, skills development and mental health. Other key partners include the provincial health
department, national and provincial social development departments, the Central Drug Authority, ward
councillors, regional drug action committees and non-governmental organisations (NGOs). COSUP
governance practices reflect the four hallmark features of a network governance model: reciprocal

CITY CASE STUDIES | CITY OF TSHWANE
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interdependence, as members have a strong and common goal that can be attained only through
working together; a high level of mutual trust and respect, regular communication and commitment; a
horizontal structure of interdependent actors who have operational autonomy and share power; and a
self-regulating system in which decisions are negotiated by the network.

COSUP, the homeless and COVID-19
COSUP’s strengths and versatility were brought to the fore when the COVID-19 pandemic resulted
in a country-wide lockdown, which meant that the city had to accommodate all homeless people.
Recognising the need for skilled people to treat homeless people who were substances users and
would go into withdrawal with no access to drugs, the city asked COSUP to assist. The experience
highlighted the value of the partnership between the city, UP and other actors. Everyone knew each
other, which made it easier for all the teams to work together and provide services to shelters and
other places of safety. Partners provided resources, which meant that resources did not have to be
taken from city clinics. Almost double the usual number of clients were assisted with withdrawal and
associated health issues. The overriding lesson was that being in a safe and stable environment makes
it easier for substance users to access multifaceted services, thus improving retention.

GOVERNANCE INSIGHTS
Network governance can enhance state capability
A capable state is one that is well organised, resourced and competent. The City of Tshwane displays most
of these characteristics, with a dedicated core team of officials who have a deep understanding of the
city’s socioeconomic challenges, as reflected in the five strategic pillars that underpin the Tshwane 2030
vision. However, City officials also realised that drug use is a complex social issue with multiple causes
and impacts and that achieving its strategic objectives demanded a high level of resources, specialised
skills and knowledge. This insight motivated officials and politicians to co-create a network of partners
to deliver a targeted community-orientated drug use programme. COSUP’s success has helped people
overcome their initial aversion to a harm-reduction approach, and the demand for COSUP services is
currently greater than the programme’s capacity. The Tshwane story highlights how the municipality’s
ability to initiate, establish and participate in cross-sectoral partnerships and programme implementation
has enhanced its capacity to deliver services. COVID-19 brought to the fore the value of a network
governance model as the existing multi-disciplinary engagement between the City and its partners allowed
teams to work together and continue providing services, thereby meeting the expectations of citizens.

The importance of clear roles and responsibilities for effective collaboration
COSUP works because the partners have clear roles and responsibilities. All partners agree that COSUP
is a city initiative. It is supported by both the political and administrative arms of local government,
with officials guiding and monitoring the programme’s implementation in line with the city’s strategic
objectives. The UP provides specialist knowledge and skills and assists in building a strong evidence
base. Community members are active players in the programme and are essential for building trust with
beneficiaries and referring them to COSUP’s services. Active community engagement builds mutual
trust and respect, gives meaning to the adage ‘nothing about us without us’, and enables interventions
to be redefined and adjusted to respond to local conditions. NGOs are also involved in delivering the
programme, although COSUP recognises the need to include them more. It has also recognises the
need for stronger intergovernmental collaboration between the City and provincial government.
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The power of an evidence-based approach during times of political change
COSUP takes a holistic, evidence-based (‘practice with science’), harm-reduction approach to public
health and is based on the principles of community-oriented primary care. A solid evidence base,
combined with a cooperative approach, is crucial for getting support from all political parties, even
when there are political changes in municipal leadership. At the start of COSUP, all political parties
were fully informed of the project, enabling them to get support from their constituencies for the
programme. This meant that, when the political administration changed, the new administration did not
need convincing about the project, as they had supported it before they were in power. The evidencebased approach also contributed to a symbiosis between official and political role players, with the
city’s political and administrative components functioning as one in relation to COSUP. This illustrates
the importance of both an evidence-based approach for a programme’s long-term continuity, and a
functioning political-administrative interface for enabling cooperative governance.

LEARNINGS
The strength of a dynamic implementing partnership
The COSUP partnership is flexible, agile and responsive to the implementing environment, facilitating
collective dialogue, understanding, insight development, problem-solving and innovation. It is able to
manoeuvre as needed through rapid, horizontal communication, has the required reach and resilience,
can enable structured and evidence-based collaboration, and can learn and adapt. Flexibility and
agility require a ‘containing structure’, but also a flexible working relationship in which roles and
responsibilities of actors can morph. Therefore, an organisation needs to find the best balance between
these seemingly opposing forces. A network governance model represents this balance, as existing
relationships can bring partners on board efficiently and in a way that enables everyone to play to their
strengths, while expanding their footprint.

The role of university as intermediary
An intermediary, such as a university, comes with additional benefits, providing access to cutting-edge
science, and having a reputation of being well-governed. The key advantage of using an intermediary
organisation is that it instantly ‘plugs’ the city into a broader, existing and well-functioning system,
which has a wide range of specialist professional, knowledge and infrastructure resources that can be
used in delivering a programme such as COSUP. An intermediary such as UP also has connections to
external knowledge resources, where they can showcase programme successes, learn from others,
experiment with less conventional approaches, and learn from mistakes.

The importance of integration with existing structures and processes
COSUP was designed based on building and capacitating existing structures in communities. Where
possible, COSUP sites blend in with existing physical infrastructure, so that services are accessible to
community members. The programme also operates within established city structures and processes,
such as steering committees, task teams and oversight forums, while engaging with communities
either through ward committee channels or NGOs. However, there is still scope for improving the
programme’s integration across sectors and with public primary healthcare facilities, and for extending
its reach to vulnerable substance users in society, such as women.
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CITY OF EKURHULENI
A committee-based governance model
to informal settlement reblocking

THERE ARE
119 INFORMAL SETTLEMENTS:
67 ON MUNICIPAL LAND AND THE
REST ON PRIVATE LAND.

To address a growing housing backlog in line with its pro-poor
agenda, in 2015 the City of Ekurhuleni launched its Reblocking
Programme. The programme represents a multi-layered approach to
the decongestion of informal settlements through the rearrangement
of dwellings and the installation of basic infrastructures, in order to
create a safe, serviceable and habitable environment. Central to the
programme is the use of a committee-based governance model,
through which the city and communities have become partners in
reblocking. This story illustrates the benefits of such a model for the
management of informal settlements, and how it has evolved from
an interim short-term solution to a systemic solution for solving the
challenges arising from urban informality.

OVERVIEW
BY 2020,
35 INFORMAL SETTLEMENTS
ON MUNICIPAL LAND HAD
UNDERGONE REBLOCKING.

THE CITY OF EKURHULENI’S
TARGET IS TO UPGRADE
15 INFORMAL SETTLEMENTS
PER YEAR.
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Like many other South Africa metropolitan municipalities, the
City of Ekurhuleni faces a growing housing backlog. Insufficient
affordable, formal housing options have resulted in low-intensity
land invasions and the mushrooming of informal settlements. These
settlements are often located on unsuitable sites, are congested
and lack basic infrastructure and access to services, resulting in
health, fire, security and socioeconomic risks. The City’s long-term
Growth and Development Strategy 2055 (GDS 2055) highlights its
pro-poor agenda, which includes “the provision of liveable spaces
where people have dignity” as one priority catalytic project. In line
with this agenda, in October 2015, the City launched its Reblocking
Programme, which involves the decongestion of informal settlements

through rearranging dwellings and installing basic infrastructures. The programme covers all of the
city’s wards, which contain a total of 119 informal settlements, of which 67 are located on municipal
land and the rest on private land. By 2020, 35 informal settlements located on municipal land had
undergone reblocking. The city’s target is to upgrade 15 informal settlements per year.

A committee-based governance model
Reblocking activities cut across departmental boundaries and affect external stakeholders. Therefore,
a prerequisite for successful reblocking is a multi-layered decision-making process that can gather
and assimilate disparate information from many sources. The City of Ekurhuleni chose a committeebased governance model as the primary mechanism for distributing information, communication
and decision-making for the project. This model consists of three core committee types, which are
cascading structures through which information flows top-down and then bottom-up, from departments
to executive functions to communities. The three committee types include:
• Technical-delivery committees (e.g., the Informal Settlement Task Team) are multidisciplinary
teams whose focus is ensuring interdepartmental integrated and coordinated implementation.
• Executive-oversight committees (e.g., Infrastructure Services Technical Cluster Committee,
Human Settlements Portfolio Committee, Special Mayoral Project Meeting) focus on oversight
and unblocking bottlenecks.
• Grassroots committees (e.g., Ward Committee, Local Area Committee and community-based
committees) ensure community participation and gather insight into on-the-ground conditions.

Reblocking in practice
In practice, reblocking is a four-stage process, involving pre-planning, planning, implementation, and
monitoring and evaluation. Although each reblocking project has the same structures and processes,
the scale and complexity of the reblocking exercise and the level of stakeholder participation across
the four different stages are determined by the characteristics of each informal settlement. This means
that a universal, standard governance narrative for reblocking at the programmatic level does not exist.
However, the committee model represents an important tool for galvanising community participation
around a shared goal, where the City and communities become partners through co-creation and
co-ownership of reblocking. Key benefits of reblocking through a committee-based approach include:
• The generation of baseline data from which to move households up the service delivery ladder,
allowing the City to manage urban growth more proactively and strategically.
• The provision of access to resources (such as water, electricity and transport), representing a
catalyst for more vibrant communities.
• The stabilisation of the City’s funding because it reduces illegal connections, increases the
demand for services and improves the City’s ability to bill for services.
Post-implementation, the City’s motivation for reblocking evolved from an interim short-term solution
to a systemic solution for solving the challenges arising from urban informality. Currently, reblocking
enjoys a high level of political support in the City, with the Mayor and Member of the Mayoral Committee
(MMC) for Human Settlements regularly engaging with communities on substantive issues. In addition,
the profile of reblocking was raised across departments by the leadership of Strategy and Planning
and the creation of a monthly multi-disciplinary task team. As a result, the City is unified around making
reblocking work and driving its implementation going forward. The impact of the COVID-19 pandemic
further added impetus for accelerating reblocking, especially de-densification and the delivery of
better-quality, more accessible water and sanitation services.
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Communities can enhance state capacity for service delivery
A key characteristic of the reblocking process is the high degree of community involvement at all
stages. Communities are, for example, involved in all major design aspects, such as infrastructure,
social services, and employment-generation programmes. In doing so, communities become active
role players within local government, exerting their power while providing important on-the-ground
information about their requirements. This contributes to bringing the City closer to the community
and enhancing the City’s capacity to provide informed and needs-based services and to plan based
on more accurate data. Central to fostering this capacity going forward will be to continue to facilitate
active community involvement, buy-in, co-ownership, agency and leadership; create a space for
communities to be educated, consulted, empowered; and leverage community-based resources
including existing social networks.

Importance of mutual trust and understanding for collaboration
The City has earned respect from stakeholders for its hard work and genuine intention to deliver on its
pro-poor agenda by tackling a complex and challenging problem, so people can live in a more human
and dignified manner. The city’s participatory approach (treating communities as partners) has also
helped to build trust with communities because it empowers communities to have a voice and play
an active role in improving the quality of their lives. Taken together, the approach and delivery have
strengthened the social compact between the city and communities, by creating a greater sense of
accountability and credibility, because communities can see that the city’s pro-poor agenda is not
just words but rather action, and they can see the benefits. As the demand for reblocking increases,
it will be important for the City to maintain these relationships and, by ensuring transparency and
accountability and guaranteeing that informal settlement selection criteria is applied consistently and
transparently, to avoid selection being politicised and protect reblocking from any partisan interests.

Importance of an effective political-administrative interface
The political-administrative interface is important, not only to ensure
that the reblocking programme enjoys the priority it deserves in planning
and budgeting processes, but for the city’s political and administrative
elements to work together to achieve the programme’s objectives. Political
role players have an important role in connecting with communities, to
better understand the needs of communities through engaging with
ward committees, to share information with communities regarding the
objectives of reblocking and to determine how they will be involved in
programme planning and implementation. Hence, working arrangements
for reblocking depend on strong interdepartmental collaboration and
political-administrative interface. In this regard, the MMC plays an
important role in mobilising support from affected communities as
well as through their councillors, so that the oversight and roll-out of
the project is directed properly, while the ward councillor is central to
bringing together different communities and resolving possible tensions
among different neighbourhoods.
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LEARNINGS
Working with the reality of informality requires ‘good enough’ and incremental
processes
When reblocking was first implemented, formalised project management practices were not yet in
place, making interdepartmental coordination difficult. However, the City moved ahead by incrementally
implementing a ‘good enough’ planning and process, with a focus on a known end point rather than
finalised micro-level planning procedures. This is a productive approach, as in practice working with
urban informality is not a linear process but requires managing ambiguity and building partnerships
with communities. Central to the success of this approach is good communication, coordination
and systemisation processes that support working in an agile manner, together with an openness to
ongoing reflection, learning and experimentation.

The potential of reblocking for facilitating wider socioeconomic development
The reblocking process assists the City in collecting data for informing service delivery; breaking
down illegal practices associated with informal settlements (e.g., illegal electricity connections); and
communicating the higher-level objectives associated with reblocking (e.g., social justice). Reblocking
focuses on providing a basic service but could, for example, be used as a tool to improve socioeconomic
options for communities by promoting informal markets. For instance, there is an opportunity to link
reblocking and township economy interventions (e.g., roll-out of Wi-Fi) and to involve communities in
areas with greater potential for skills transfer.

Fast-tracking local progress through stronger intergovernmental coordination
While reblocking focuses strongly on local cooperation it also includes elements of intergovernmental
collaboration (local, provincial and national government), with all three government spheres working
together to achieve their different objectives. Given the importance of spatial justice, together with
reblocking’s shorter term gains, of more liveable conditions and enhanced dignity, calls have been
made for stronger intergovernmental coordination around the practice of reblocking. Such coordination
would support the fast-tracking of local progress on reblocking and associated benefits and learnings.
It could also facilitate the application of this approach in other cities that are in need of short-term
interventions to facilitate safer and more liveable neighbourhoods.
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ETHEKWINI
METROPOLITAN
MUNICIPALITY
A multi-stakeholder response to
homelessness during the COVID-19 pandemic
This case study shines a spotlight on the City of eThekwini’s response to the
COVID-19 pandemic, in particular to the homeless during Level 5 lockdown
in March and April 2020. The activation of a multi-stakeholder Task Team on
Homelessness and other coordinating bodies illustrates how the municipal
leadership and staff were able to mobilise its partners and stakeholders quickly
and creatively, engage with other government spheres and unlock its own
resources at a crucial time. As such, this story not only shows how the City and
its staff and partners contributed to improving the health and wellbeing of the
city’s homeless, but also provides insights and lessons to build on in a postCOVID-19 world.
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OVERVIEW
Like other South African cities, eThekwini Municipality was faced with an unprecedented crisis at the
onset of the COVID-19 pandemic, which triggered a nationwide lockdown beginning in March 2020.
With national government being in emergency mode, pressure mounted on local governments to come
up with rapid decisions and interventions to alleviate the socioeconomic consequences that emerged
from the enforcement of the lockdown at the local level.

Setting up coordinating bodies
The municipality quickly established the Joint Operations Centre and the COVID-19 War Room, as well
as a Multi-Disciplinary Task Team (MDTT), to provide technical expertise aimed at preventing the spread
of COVID-19, managing risk and communications, and implementing War Room recommendations. In
the MDTT, stakeholders were equal partners able to monitor and solve problems. It also established
the City Budget Forum, an innovative cooperative governance support mechanism that successfully
brought together multiple government stakeholders working across different spheres and sectors.
Through this vehicle, process issues were translated into regulations that were implemented and
contributed to functional intergovernmental cooperation.

Assisting the homeless through multi-stakeholder partnerships
To coordinate an integrated response to the specific needs of the homeless during lockdown, the Deputy
Mayor activated the City’s existing Task Team on Homelessness, which had been in place before the
pandemic. This Task Team brought together city officials from different municipal departments, as well
as non-governmental organisations (NGOs) and universities to provide services to the homeless. This
involved the identification of 13 safe spaces across the city, which were equipped with ablution facilities,
basic shelter and hygiene packs. The safe spaces included mobile clinics that screened and tested for
tuberculosis (TB) and HIV/AIDS. They also offered wound care, referrals to local hospitals and psychiatric
services (from one of Durban’s leading psychiatrists). The Metro Police was brought in from the onset
and played an instrumental role in the overall successful management of the sites through its humanrights approach to the homeless. Taken together, the response was so effective that the consequence
was a significant improvement in the health and wellbeing of the homeless at the designated sites.
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Effective political leadership is invaluable in times of crisis
Central to the activation of the Task Team on Homelessness was the role of the City’s political
leadership, illustrating the importance of politicians in harnessing the necessary resources, capacities
and skills in times of crisis. As the head of the Executive Committee (EXCO), the Mayor was able to
mobilise funding that even senior managers or other ward or PR councillors would not have been
able to do. In addition, the political leadership exercised important symbolic capital by being visible
and active at the sites with the frontline actors, which had a major impact on other stakeholders
and helped inspire confidence and credibility in the partnership. Through asserting the rights of the
homeless, the Mayor and Deputy-Mayor made an important statement not only to homeless people
but to others in the city. In doing so, the leadership was also able to mobilise important social capital,
by activating networks, which themselves unlocked more, much-needed resources. Going forward,
the value of effective political leadership in responding to challenges at the city level should be
recognised and supported.

The city as an enabler of multi-stakeholder collaboration
The municipality is only one player that needs to work in concert with others, and its role is to
provide an enabling environment, so each stakeholder can mobilise their respective resources. The
horizontal cooperation between local government and its civil society partners showed that genuine
stakeholder partnerships can yield developmental outcomes. For municipal officials, the coordinated
and integrated homeless response to the pandemic, achieved only through working in partnership,
had a major impact. An important factor in the success of the response was that the City was able
to build on the Task Team on Homelessness which had been in place before the pandemic and that
there was awareness and recognition of the roles to be played by each partner. The municipality’s role
is to provide leadership and create an environment that allows each of the partners to be able to take
action. Going forward it is important for the City to build on its role as an enabler, not a ‘provider’ of
stakeholder engagement.

The pandemic as a catalyst for intergovernmental
cooperation
The pandemic resulted in alliances and cooperation among
spheres of government that would not have materialised as
quickly under ordinary circumstances. Mechanisms such as
the City Budget Forum represent an innovative cooperative
governance support mechanism, which successfully brought
together multiple government stakeholders working in different
spheres and across sectors through the National Treasury’s
City Support Programme. This forum became an important
mechanism that could be a powerful platform for building financial
sustainability and addressing the city’s major socioeconomic
needs beyond the COVID-19 pandemic. It illustrates the
importance of building on the insights from the emergence of
such mechanisms in response to crisis and sustaining their
function to promote long-term intergovernmental relations.
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LEARNINGS
Learning from crisis as opportunity
While the pandemic revealed challenges within the municipal system and wider intergovernmental
system, it also provided an opportunity for introspection about how to build a municipality able to
respond to the ‘new normal’. Municipalities need to think about changing everyday practice and
embedding the ‘new normal’, to prepare for other crises (health, environmental, resource or unrest)
that will require them to respond and collaborate differently with multiple stakeholders on a much more
continuous basis. As such, COVID-19 presents a unique opportunity to create bold new strategy, policy
and operating procedures, which not only respond to crisis but also anticipate forward planning for
the municipality to respond proactively in various areas. This is illustrated by the creation of a platform
for transversal thinking about long-term strategy as one of the offshoots from the Multi-Disciplinary
Task Team. Including a reflection on the lessons learned from the City’s COVID-19 response in its next
Integrated Development Plan (IDP) would represent a further opportunity to integrate multi-stakeholder
approaches in addressing issues of sustainability and resilience going forward.

Building on excellence
The eThekwini response to the homeless during the pandemic appeared to challenge the dominant
narrative, that a typical South African municipality lacks the necessary skills, capacity and work ethic
to respond effectively. Instead, in its response to the pandemic, many City officials showed capability,
innovation, excellence and a willingness to go beyond the call of duty during this crucial time. Going
forward, the focus needs to be on building on the emotional intelligence shown by these officials
and programme champions as an example of what human-centred, empathetic, progressive, flexible
and ethical public service looks like. This would be in addition to employing appropriate candidates,
addressing technical skills deficits and enabling officials to focus on development outcomes rather than
on municipal activities only. Officials must embrace the notion of being civil servants who are committed
to serving the public interest, while acknowledging the strengths of different stakeholders and enabling
shared decision-making and assessments. This also requires leadership support for the creation of an
enabling municipal system, which supports creativity and innovation, and rewards excellence.

The need to rethink approaches to informality
The city’s engagement with the homeless in response to the COVID-19 pandemic revealed a need to
focus on the impact of COVID-19 on informal workers and to rethink existing approaches to informality.
The informal economy is not only important for sustaining people’s livelihoods, but also represents a
critical pathway for growing the inner-city economy and could make a very real contribution in assisting
the municipality in its interventions and relieving its economic burdens. Hence, post-COVID, it would
be important to build on this recognition and devise a more consistent approach and commitment to
supporting individuals who occupy public spaces and other people living in sub-adequate shelter or
working in the inner-city’s informal economy.
Several strategies have already been put in place to help rebuild this fragile economy, including a
six-month rent waiver on informal trading stalls and a zero increase in rentals over the next financial
year. Other aspects of the city’s post-COVID economy recovery plan involve supporting tourism
and industrialisation; accelerating radical socioeconomic transformation; speeding up construction,
infrastructure and investment projects; and operationalising a socioeconomic fund that is being
championed by the Mayor.
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CITY OF CAPE TOWN
An all-of-society approach to the COVID-19
food crisis
On 26 March 2020, South Africa entered a hard COVID-19-related lockdown that
resulted in the closure of national government food relief distribution channels,
exacerbating the Western Cape’s chronic food insecurity problem. In response,
the provincial government, local government, civil society, individuals and the
private sector came together and mobilised their resources. This story highlights
how an all-of-society approach came into action in the Cape Town city-region,
and how the food crisis became an opportunity for social, organisational and
technological innovation.

OVERVIEW
The national hard lockdown had an immediate and severe impact on
the livelihoods of poor communities. Overnight, informal activities
ceased and formal businesses stopped trading. At the same time, the
national food relief system was shut down, as it was not designed to
accommodate an unforeseen event such as the COVID-19 pandemic,
with its hygiene and social distancing requirements. Many food
relief channels were suspended or reduced, including the National
School Nutrition Programme (NSNP) and Community Nutrition and
Development Centres (CNDCs). But as national relief channels closed,
the demand for food spiked, exacerbating the existing food insecurity
problem in the Western Cape. Although national government
introduced various measures to alleviate socioeconomic hardships,
their implementation was delayed. To fill the food gap, civil society,
government and the private sector took action, leading to the organic
emergence of an all-of-society approach to address the food crisis.
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An all-of-society approach to the food crisis
The first responder was civil society, which marshalled resources and established food distribution
networks. Community Action Networks (CANs) sprang up organically to address immediate community
needs. Cape Town Together (CTT), a self-organised volunteer network, formed to connect the CANs
and individuals in communities in the Cape Town metropole. On 30 March 2020, the Economic
Development Partnership (EDP), an intermediary organisation, convened an online session between
CAN representatives and the Premier of the Western Cape, at which parties agreed to work together
to coordinate food-relief efforts. Subsequently, the Food Relief Forum (FRF) was established as a
government-led mechanism for coordinating resources and mobilising actors. On 23 April 2020, the
FRF held its inaugural meeting, which was attended by CANs, the City of Cape Town (COCT) and the
Western Cape government (WCG). By mid-May 2020, the Forum was fully operational, providing meals
and distributing food parcels with the support of macro-level aggregators such as the Solidarity Fund,
a national initiative which worked with two logistics companies to source, pack and deliver food to
local organisations, and private corporations which were actively involved in providing food parcels
or making donations to intermediary organisations for distribution to grassroots ‘last mile’ structures.

FOOD NETWORK ACTORS

GOVERNMENT
(PROVINCIAL AND
LOCAL)

INTERMEDIARY
(EDP)

Mobilised and
distributed resources at
macro level, partnered
with civil society,
operated feeding
schemes at schools,
set up Wi-Fi hotspots in
communities.

Bridged the gap and
built relationships
between public,
private and civil
society actors, and
shared information
and experiences with
all actors.

MACRO
AGGREGATORS/
DISTRIBUTORS

(corporate-type NGOs,
NPOs and private
sector)

Provided and
collected resources
and delivered to
provincial government
warehouses for
distribution by
large NPOs.

‘LAST MILE’
ACTORS

Received funding and
resources (food parcels,
meals, clothing) from
government or macro
aggregators and channelled/
distributed these to
community organisations
and individuals.

Towards a long-term strategy to addressing food insecurity
From July 2020, the FRF noticed a decline in the need for emergency food relief. As the country entered
partial lockdown, national food relief programmes started operating again, and emergency grants were
reaching recipients. By October 2020, the FRF mandate had changed, shifting to balancing short-term
interventions and long-term strategies in the food system. The FRF’s work led to the establishment
of the Western Cape Food Systems Working Group, a transversal, multi-sectoral forum that explores
ways of addressing food insecurity through evidence-based, coordinated learning and action.
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Intermediaries can foster mutual understanding, trust and accountability
The EDP played a crucial role in bringing together public, private and civil society actors throughout
the food crisis. It convened and facilitated the non-governmental organisation (NGO) WCG Food Relief
Coordination Forum, participated in intergovernmental committees and dialogues and was key to
unlocking the catalytic role played by civil society in marshalling resources from diverse groups and
establishing food distribution networks. This illustrates the value of intermediary organisations and
how they can contribute to collaboration by bringing actors together and helping build relationships
based on mutual respect and trust. Intermediaries ‘bridge the gap’, encouraging partners to work
across siloes and beyond institutional mandates; keeping communication channels open and active;
ensuring that information and experiences are shared; and mediating conflict situations. They can
also connect two different systems in a way that allows them to co-exist and complement each other:
bureaucratic, hierarchical government (providing on the ground insights) and flexible, informal NGOs
and community organisations (helping to better understand and navigate the government system and
overcome any related challenges).

State capability as key to addressing food insecurity at scale
The WCG stepped in as the most active public sector actor in providing food relief. This was followed
by local municipalities with actions that cut across the food relief system, including: mobilising and
distributing resources at the macro level; working with large aggregators delivering supplies to provincial
warehouses; partnering with civil society in communities that operated kitchens or provided parcels;
operating feeding schemes at schools; and setting up Wi-Fi hotspots in communities. However,
despite this herculean effort in partnership with civil society, provincial government and municipalities
distributed only a fraction of food compared to national government’s food relief programmes under
normal pre-COVID circumstances. This shows that there is no substitute for national government’s
food relief programmes, as implementing feeding programmes at scale requires the national state’s
capacity. However, the Cape Town experience shows that other spheres of government and the private
sector have an important role to play in the effective roll-out of food interventions.

The importance of intergovernmental collaboration
The provincial government played a key role in driving the Western Cape food relief network, partly
building on its experience in distributing food aid. While local government also stepped in, their
involvement in food security has been minimal because of mandate issues. However, the involvement
of municipalities in food security is crucial because, unlike other spheres of government, they have
comprehensive local insight and are caretakers of the resources necessary to empower food security
among communities. Newly created structures such as an internal government planning committee,
which include the COCT, municipal districts, seven provincial departments, and the South African
Social Security Agency (SASSA) represent examples of organisational innovation and mechanisms
for the creation of a food relief system that is anchored in collaboration across governmental spheres.
Going forward, it will be key for the national government to work with these food networks, and for
parties to re-imagine a new food relief system that draws on the reach and scale of the state apparatus,
but uses the network governance model that evolved in the Western Cape.

234

STATE OF SOUTH AFRICAN CITIES 2021

LEARNINGS
Building on innovative practices to advance local economic development
The COVID-19 experience revealed structural flaws in South Africa’s food system and was the impetus
for developing innovative practices to address food insecurity. The FRF found that food parcels do
serve a purpose under certain conditions. However, they are not an optimal food-relief solution, due
to numerous composition and distribution challenges, and are not a sustainable means of addressing
food insecurity in communities. Alternative practices introduced include digital vouchers for community
kitchens that could be used to purchase food and (later) electricity and data, rolling out Wi-Fi hotspots
and encouraging communities and community practitioners to harness their agency to find solutions.
Building on these innovative practices does not just allow for a more sustainable approach to
addressing food insecurity, but also represents an opportunity to develop local township economies
in ways that harness and contribute to social, cultural and organisational capital and cohesion, and
crowding resources into communities.

The importance of an inclusionary approach to informality
Informal socioeconomic activities are central to township economies and meeting the needs of vulnerable
communities. However, these contributions are not sufficiently understood. As a result, the compliancebased public sector regulatory environment is ill-equipped to direct public resources to informal and
unregistered entities, which means that its interventions are often unable to reach the people being
targeted. Important opportunities exist for civil society to work with government, bridging the gap
between the public and informal sector. For instance, CANs in Cape Town facilitated a buddy system that
enabled informal, unregistered CBOs to link with formalised and registered NGOs. Central to exploring
long-term opportunities and partnerships, which build on this inclusionary approach to informality, is
a better understanding of the workings of the informal sector on the part of the public sector. This will
require understanding the risk−reward relationship associated with allocating resources and, in turn, the
development of tools that measure intangible assets and the opportunity costs of no action.

An adaptive approach to cooperative governance and decision-making
The FRF illustrates how a cooperative governance network model works in practice based on an allof-society approach to collaboration. Central to this approach is recognising that collective action and
problem-solving require continuous learning and adaptation, and the creation of a flexible, creative
and enabling environment for partners. This means that adaptive organisations respond better than
hierarchical organisations to societal problems. What is important is for actors to work to their strengths
and organise themselves around a shared vision and a common specific purpose, rather than around
institutional structures and mandates. Furthermore, instead of waiting for complete and ‘perfect’ plans,
data and partnerships to be in place, begin the work with a ‘good enough’ approach that is continually
improved upon and undertaken with a few of the right people. Such an approach also enables the
more effective use of data and technology by people with a shared purpose. Data informs but is not the
goal, and data-led decision-making can result in invaluable, unmeasurable and intangible assets being
ignored, such as relationships and partnerships. Technology can make data collection easier and more
accurate, but human agency and collaboration is needed to make technology work.
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NELSON MANDELA
BAY METROPOLITAN
MUNICIPALITY
Improving ease of doing business through
e-MAMS
OVERVIEW
This case study explores the importance of effective planning application processes
for small businesses. Delays in processing land development applications have an
impact on investment attraction and business expansion and growth, and are key
indicators for the ease of doing business within a region. To improve planning
processes and related communication and cooperation with the local business
community, the Nelson Mandela Bay Municipality (NMBM) has introduced an
Electronic Municipal Application Management System (e-MAMS), which includes
the Electronic Land Applications Management System (e-LAMS) and the Electronic
Building Plans Application Management System (e-BPAMS). The introduction of
these systems represents an important mechanism to address existing shortfalls
in the City’s land-use application processes, which were exacerbated by closure
and disruptions caused by COVID-19.

The importance of an effective land application system
Planning decisions are a key municipal function and require input from several
internal departments. For years, such cross-departmental collaboration was
hampered in the NMBM. This contributed to delays in approvals and a backlog
of queries on planning applications. In 2020, the COVID-19 lockdown resulted
in the closure of many City departments, causing further delays. A survey of
the local business community conducted between 2019 and 2020 had already
highlighted the significant impact of such delays on business viability and
operations, illustrating how ineffective land application systems can affect a city’s
attractiveness for investment, business expansion and growth.
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Introduction of the e-MAMS pilot project
To improve application processes, the municipality introduced e-MAMS, which includes the Electronic
Land Application Management System (e-LAMS) and the Electronic Building Plans Application
Management System (e-BPAMS). This electronic system replaces the paper-based system, which
had resulted in high workloads for staff, and opportunities for political interference and influence over
applications by city officials and for applicants to bypass the system, resulting in decreased revenue
from application fees and increased expenditure on law enforcement (to follow up on uncontrolled
building and land developments).
The e-MAMS system provides a
platform that enables the integration
of city planning systems and the
automation/digitisation of submissions,
workflows and decision-making, with
a step-by-step process that highlights
fields to be completed, reducing the
number of incomplete applications
and associated delays. It also offers a
document management system and
can be integrated into performance
management systems. Phase 1 of e-MAMS includes the e-LAMS and e-BPAMS functions. Applications
can be submitted online, after which notifications of progress are sent to the applicants via email and
SMS. Officials can track and extract current information related to the applications. The system also
includes ‘checkpoints’ in the process to allow for authorised sign-off.
Taken together, this system brings benefits in four areas: people, data, processes and systems.

ANTICIPATED BENEFITS OF E-MAMS
PEOPLE
• Makes staff more
accountable
• Streamlines internal
audit processes
• Offers applicants easy
access to information

DATA
• Data is captured
at source, thus
reducing chances
for human error in
inputting data
• Data is available in
real time

PROCESSES
• Business processes
are clearly defined
and standardised
• Relevant information is
available for reporting
and management
oversight

• Improves service
delivery through
better turnaround
times and quality
of service
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SYSTEMS
• Fully integrated system
• Makes use of
technology
• Reduces the burden of
a paper-based system
as building plans,
land use applications,
enforcement and
legal are available
and circulated
electronically
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GOVERNANCE INSIGHTS
Importance of stakeholder engagement for system reform
Private business and civil society participated in and responded positively to the e-MAMS pilot project,
as it responded to their concerns about the impact of ineffective land application systems on business
viability and operations. Going forward, the NMBM acknowledges that e-MAMS users need to be engaged
during the implementation process, so that the municipality can better understand their needs and build
a trust-based interface between the local authority and stakeholders. This will require coordination and
consultation between the NMBM and key business formations, as well as a regular flow of information
through mandatory engagements that are active, authentic and meaningful. The practicalities of
keeping the municipality working during the COVID-19 lockdown provided further insights into how the
municipality could engage with stakeholders more effectively. The lockdown specifically demonstrated
the importance of public-private partnerships, collaboration among stakeholders and a common, shared
purpose, which are the foundations for building Nelson Mandela Bay’s future economy.

Importance of technology for improving state capability
For external applicants, e-MAMS has important benefits, including making planning processes more
clearly defined and standardised, information more easily available and the application process more
efficient. It also has important advantages for the municipality itself. A fully integrated system that is
based on digital technology ensures greater accountability of staff, streamlines internal audit processes
and reduces the risk of human error, as data is captured once, at the source, and is available in real
time. The result is improved turnover times, information quality and overall service delivery. The project
therefore illustrates the advantages of technology and automation for improving state capability and
performance, which can be applied to other areas of service delivery for businesses and residents.

Importance of internal coordination for
effective service delivery
Technology has an important contribution to make to
improved service delivery. But to streamline service delivery
for businesses, local authorities also need to improve internal
coordination. The World Bank report on Doing Business in
South Africa of 2018 found that authorities are not internally
coordinating processes, which increases the burden for the
applicant. Central to improving planning systems is a more
efficient use of existing resources, even when financial and
human resources are constrained, by looking into ways in
which internal processes and resources can be streamlined
and optimised through process or workflow mapping.
A prerequisite for such improvements is the existence of
sufficient staff with the necessary expertise, as well as a
properly functioning political-administrative interface, which
allows municipal officials to use planning frameworks and
their expertise to make planning decisions professionally
while councillors provide oversight.
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LEARNINGS
Towards stakeholder engagement in a post-COVID-19 city
The COVID-19 lockdown had a significant negative impact on municipal planning processes, budgets,
timeframes, priorities and compliance reporting on project funding. At the same time, learning from this
impact and the ways that were found to overcome it may offer important opportunities for significant
shifts in focus, methods of working and approaches to political instability in the post-COVID-19 city.
The practicalities of keeping the local authority working during the COVID-19 lockdown have been
significant and unprecedented. The ways in which the local authority had to engage with civil society,
communities and business during the lockdown, illustrate an important positive ‘shift in focus’ and way
forward in future engagements.

Importance of intergovernmental collaboration to support local businesses
While more streamlined internal processes of coordination are central to improving the effectiveness
of service delivery, collaboration between local and national government spheres is just as important.
As legislation around spatial planning and land use management as well as around business largely sit
with national government, national regulations can create obstacles for businesses that are beyond the
scope of the local authority. There is therefore a need for more engagements between the municipality
and national government around business regulations in support of local businesses.

Importance of sharing best practices for improving the ease of doing business
The experiences of the private sector differ from metro to metro, based on existing local processes,
political leadership, staff capacity, technological systems and the ability to make decisions efficiently.
South African cities have been slow to institute regulatory reforms to improve the ease of doing business,
and yet such reforms can produce significant results. For example, by automating municipal processes,
Mangaung Municipality was able to reduce the time taken to transfer property. The NMBM also improved
its processes for getting electricity. As per a World Bank suggestion, metros will need to focus on improving
lesson-sharing, learning from the best practices of other municipalities to improve their performance.
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BUFFALO CITY
METROPOLITAN
MUNICIPALITY
An all-of-society approach to unlocking the
economic potential of the Port of East London
OVERVIEW
The Port of East London represents a major economic node and a strategic asset to
the Buffalo City Metropolitan Municipality (BCMM). Together with the Mercedes Benz
South Africa complex, the East London Industrial Development Zone (ELIDZ) and
airport, the port has been recognised as part of a strategic corridor of investment that
drives the economy of East London and the region. Unlocking the catalytic potential
of the port requires collaboration between a wide range of public and private
stakeholders who have different views and objectives. This story sheds light on the
recent steps that have been taken by the BCMM and other stakeholders to bring
these actors together in pursuit of a common vision for the development of the port.

The catalytic potential of the Port of East London
The construction of the Port of East London, South Africa’s only river port, began
in 1872 and has played a pivotal role in the historical development of the region,
particularly from the 1960s to the 1990s. However, a lack of investment in the port’s
capacity and facilities and a changing industry focus have limited opportunities for
its expansion. This hinders the port’s ability to attract new markets or meet the
evolving needs of its existing customers, impacting the region’s wider development.
This includes the port’s existing relationship with the automotive industry, the largest
employer in the BCMM, and the neighbouring ELIDZ, which was established in 2020
with the aim of attracting investors for the export market. The ELIDZ has attracted
an estimated R8.6-million in investment and currently has 26 investors that derive
almost half of their income from the export market using the port to import and export
their goods. Between 2020 and 2023, proposed projects to the value of R515–million
are planned for the port, including the replacement of the Buffalo Bridge, expansion
of the car terminal, the Signal Hill Development and tourism and leisure facilities.
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Steps towards achieving a common vision
The materialisation of the various projects and investments that have been proposed for the port
require collaboration between a wide range of public and private stakeholders. In addition to the
BCMM, public stakeholders include Transnet, the custodian of South Africa’s ports and terminals,
the National Ports Authority, which governs the port, as well as other national and subnational
state agencies and state-owned enterprises. Private stakeholders include local businesses and
external investors. Among this range of stakeholders, some favour a developmental approach to
the port’s development, while others prefer a focus on financial feasibility. COVID-19 and related
impacts have added further pressure on decision-making around prospective investments and
budget allocations to the port, but have also fostered a way forward for the collaboration of
parties around a common vision. Three recent interventions illustrate the steps taken toward
achieving such a common vision.

•

A visit by the Transnet Board to the Port of East London: In 2019, the Transnet Board
visited the port following an invitation from the Port Manager with the support of the port’s
executive management team, BCMM and the private sector. It was the first visit by a
Transnet board to the port in at least 10 years. The intention was not only to showcase the
port but also to use the visit as a way of catalysing development, by directly engaging with
the ultimate decision-makers at Transnet. The visit by the Transnet Board is widely seen as
key to reigniting the redevelopment process for the port, as it provided its members with
first-hand experience of the development needs of the port and the benefits of investing in
it to support regional economic growth.

•

The establishment of the Port Consultative Committee (PCC): The PCC is a statutory
structure set up by the Department of Transport with a view of ensuring that all economic
participants at the country’s major ports have equal access and contribution to the
management of the port’s infrastructure and associated resources. The PCC also fulfils
part of the mandate of the Ports Regulator of South Africa, including conducting public
participation processes as part of the economic review of ports. On an operational level, the
PCC brings together all the stakeholders involved in the Port of East London every month
(with local decision-makers), and every quarter (with national decision-makers). This allows
terminal operators and cargo owners to engage directly with executive decision-makers at
Transnet, the Port Regulator, the Department of Transport and the Department of Trade,
Industry and Competition (DTIC).

•

An intergovernmental memorandum of understanding (MOU) and technical task team:
In 2019, the BCMM, the Buffalo City Municipality Development Agency, Transnet and the
ELIDZ signed a Memorandum of Understanding (MoU), to create a common platform for
constructive engagement on various concerns affecting the port, the municipality and the
ELIDZ. Following the signing of the MOU, an intergovernmental technical task team was
established. This task team includes BCMM and state-owned enterprises such as the Buffalo
City Municipality Development Agency, Transnet and the ELIDZ. It meets periodically to
address targeted infrastructure planning and budgeting related to (among others) the spatial
development agenda for the BCMM’s West Bank Economic Corridor that incorporates the
Port of East London.
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GOVERNANCE INSIGHTS
The importance of a shared vision and common objectives for unlocking local
development
Different stakeholders by nature have different objectives and interests. For instance, Transnet views
ports as commercial, profit-making entities, and so any investment in upgrading and maintenance
needs to be counterbalanced by increased usage fees. In contrast, for provincial and local government
and local port management, the value of such investment is based on a socioeconomic motivation
rather than purely financial feasibility. They see infrastructure investment as a means to support the
expansion of the region’s economy, which carries risks because benefits may be reaped only in the
future. As a result, the Port of East London has found itself in a ‘Catch 22’ situation because to make a
successful business case and attract investment, the port’s infrastructure needs to be upgraded. The
visit of the Transnet Board to the port in 2019 represented an important step toward the establishment
of a shared vision for the port and its significance in the wider region. Going forward, efforts will need
to ensure that the momentum generated by the Transnet Board’s visit to the port is sustained through
ongoing engagements.

An all-of-society approach requires a
platform for intergovernmental cooperation
While all stakeholders involved in the Port of East
London agree on its importance, they had struggled to
align their views and objectives in pursuit of a shared
vision and common objectives because there were few
mechanisms for intergovernmental cooperation. The
newly established Port Consultative Committee (PCC)
and the intergovernmental technical task team provide
platforms for cooperation and collaboration between
multiple public and private sector stakeholders, helping
to facilitate greater transparency and accountability,
and fostering trust among all parties − all of which
are integral parts of values-based governance. Going
forward, it will be key for platforms to translate this
collaboration into concrete development outcomes.

The importance of local leadership
Effective local leadership has been key to some of the more recent successes around the development
of the port. Much of this leadership has historically been centred on the local Transnet port management
team and the private sector, with the BCMM playing more of a supportive role. The signing of an
MoU between BCMM, Transnet and the ELIDZ gives the BCMM a more active leadership role in the
development of the port. By continuing to pursue a cooperative governance approach that places
value on good local leadership, trust and accountability and a clear identification of the roles and
responsibilities of each of the different role players involved, the potential exists for the successful
development of the port.
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LEARNINGS
Good relationships between the public and private sectors are crucial for local
development
Buffalo City’s economy is driven largely by public infrastructure investment, which is perceived to
have a positive impact on the private sector, and so relationships between all spheres of government
and local business are considered crucial but take time to build. Notably, in recent times important
opportunities to develop these relationships have been identified. For instance, through partnerships
with the Eastern Cape Development Corporation and the Department of Trade and Industry’s Export
Development Programme, the BCMM can support the establishment of a pool of emerging exporters
as good ambassadors for the city and a way of building trust between the city and its investors.
The municipality also aims to identify key sectors and enable small, medium and micro enterprises
(SMMEs) to participate in and benefit from the formal economy (e.g., local SMMEs that service the
automotive industry), thereby expanding the value chain.

Importance of effective multi-level governance
The implementation of catalytic development projects also depends on effective alignment between
the different objectives and mandates of multiple levels of government. For instance, certain strategies
and decisions regarding port development are made at national level, which can create uncertainty
and a hesitancy on the part of local authorities to make local decisions without the knowledge and
approval from the national authority. Moreover, local or regional decisions are often dependent on
the functioning of another provincial or national public sector entity over which the local entity has no
control. It is important to recognise the mandates of each sphere of government in order to improve
multi-level collaboration and governance.

The value of a project approach to local development
Large-scale and complex catalytic development projects by their nature carry a high degree of risk,
which may be counter intuitive for government bureaucracies that are organised to be risk-averse,
particularly when a high degree of transparency and reporting is required. To overcome this, decisionmakers may adopt a project approach, whereby a coordinating team is established that comprises
senior decision-makers at both national and local levels. Comprehensive decision-making authority is
then delegated to this team. Such a project approach may also contribute to improved communication
and faster implementation of agreements, which will be central to facilitating bureaucratic processes
between local and national stakeholders and moving the port project forward.
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MANGAUNG
METROPOLITAN
MUNICIPALITY
Cooperative governance for accelerating
spatial and economic development
OVERVIEW
Mangaung has always played an essential regional services function, from its early
days as a trading post, serving surrounding agricultural areas and small towns, to
more recently, as a home to education, sporting and healthcare facilities that attract
people from beyond the municipality’s borders. However, like many other South
African metropolitan municipalities (metros), Mangaung suffers from inefficiencies
and inequalities that are a result of segregated colonial and apartheid planning.
This story highlights three projects aimed at addressing the City’s socioeconomic
inequalities: the airport node development, the Waaihoek precinct and the Naval
Hill redevelopment. All projects have significant catalytic potential, but progress
on implementation could be accelerated through more effective cooperative
governance with various partners.

A city under pressure
In 2001, three urban areas (Bloemfontein, Botshabelo and Thaba Nchu) were
merged to form Mangaung. After playing a prominent role in hosting the
soccer World Cup in 2010, Mangaung was declared a metro in 2011. This
gave the municipality more budgetary independence but also meant that it
lost its regional connections, as it was no longer part of a district municipality.
This link was somewhat re-established in 2016, when Naledi Municipality
(including the small town of Soutpan) merged into Mangaung. However, the
expansion of Mangaung meant that the municipality had to not only serve
more people but also provide services over a larger geographical area. It was
difficult for the metro to handle the resulting fiscal pressure, leading to it being
placed under administration in 2019. Over the last five years, Mangaung has
continued to struggle financially, making it more dependent on external grant
funding for both land development and infrastructure investments. This has
affected the municipality’s ability to make decisions and steer development.
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LOCATION OF SELECTED PROJECTS IN MANGAUNG

Addressing socioeconomic inequalities
Mangaung has a smaller economy than other
metros and is not home to any large enterprises or
headquarters of national or international corporations.
Mangaung’s dominant economic sectors are
therefore government services and regional services.
Like many other South African cities, Mangaung also
suffers from inefficiencies and inequalities that are a
result of segregated colonial and apartheid planning.
Apartheid planning resulted in a fragmented spatial
form and low densities. Suburbs developed according to race and were divided by buffer strips,
railway lines and industries, resulting in three industrial development points, daily commuters and
long-distance migrants. While the merger in 2001 created the potential for an integrated planning
system, finding appropriate ways of integration and planning for higher densities remains difficult.
Three projects have been identified to address Mangaung’s socioeconomic inequalities by revitalising
the local economy; increase densities; improve transport; create an industrial base; and link economic
development, residential development and heritage, with a focus on the eastern part of the city.

The airport node development
The airport node development represents the first significant development of the N8 Corridor project, which
dates to the first Mangaung Integrated Development Plan (IDP) and Free State Provincial Development
Plans. The N8 Corridor had to link several nodes: the central business district (CBD), the airport node,
Mandela View, Botshabelo and Thaba Nchu. The airport node comprises two main components:
industrial stands around the airport and residential stands at Estoire and Raceway Park (a private sector
development). The aim of the development is to undo the legacy of apartheid, during which settlement
planning mainly occurred to the south of the N8 and industrial planning in the Ooseinde industrial area,
by creating new settlements to the north of the industrial area and economic (industrial) activity and
human settlements in the eastern part of the city. The intention is to provide a high-density area to
support opportunities for transit-oriented development, prevent urban sprawl and develop an industrial
base for Manguang, thereby repositioning the city both economically and financially. A conditional grant
from National Treasury provided the original investment for the industrial stands’ infrastructure, while the
private sector is responsible for developing Raceway Park. Currently, the project is still in the process
of township establishment, a task being undertaken and funded by the Housing Development Agency.

The Waaihoek precinct
The Waaihoek precinct has substantial heritage value, being the first black settlement in Bloemfontein
and home to the Wesleyan Church, the birthplace of the ANC in 1912. The aim of the precinct
development is to take advantage of heritage to revitalise the southern part of the central business
district by improving linkages, providing incentives for private business, accommodating informal
trading, building a range of subsidised and market-driven housing (to increase densities) and unlocking
heritage potential. It is seen as a catalytic project to develop other heritage sites. In addition, the
project’s precinct and residential components align well with the Mangaung Spatial Development
Framework (SDF), which envisages an increase in the residential component of the CBD to the north
and south. The project is funded through the Neighbourhood Development Partnership Grant from
National Treasury but requires land arrangements as well as a range of complicated arrangements with
existing business interests. Progress with implementation has therefore been slow.
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The Naval Hill redevelopment
The redevelopment of Naval Hill is aimed at creating a world-class tourism attraction using the Naval
Hill Game Reserve’s natural and cultural value. The project includes a range of initiatives, such as the
establishment of a digital planetarium, the development of the Mandela Statue together with restaurants
and walkways, and the upgrading of viewpoints on Naval Hill. Naval Hill attracts numerous visitors,
with over 500 000 people visiting the site in 2019, and the game reserve is popular among joggers and
walkers. The project is funded through a small portion of external grants. To date, the restaurant and
kiosk have opened. The digital planetarium, the second one in Africa, has been developed under the
auspices of the University of Free State’s Department of Physics.

GOVERNANCE INSIGHTS
Need for good intergovernmental relations to translate into joint planning and
implementation
Mangaung Metropolitan Municipality has cordial relationships with other spheres of government,
which are involved in the planning of key development projects. For instance, the airport node is part of
the N8 Corridor project and is included in both municipal and provincial development plans. However,
although national and provincial stakeholders were involved during the initial phase, the project remains
an internal municipal project, and there has been limited joint planning and implementation with other
spheres of government. In the case of the Waaihoek precinct, provincial government was involved in
the planning and financially supported the initial upgrading of the church, but implementation has been
slow. It is important to build on existing good relationships to develop more effective mechanisms
for joint planning and implementation across multiple levels of government, in order to contribute to
accelerating progress on these projects.

Need to build on existing state capability to accelerate progress
Municipal capacity to plan, manage and finance urban growth are core to good urban governance,
especially when it comes to complex spatial and economic development projects that are managed
over multiple years. This assumes a capable state, which refers to both institutional capacity and staff
competencies. The municipality employs many capable and competent individuals. Nevertheless, all
three projects have experienced delays due to financial, as well as human capacity issues. To address
these issues, there is a need to build on existing competencies, project implementers and champions and
expand them across the municipality because complex projects require a broad institutional approach, as
well as continuity in the thinking, planning and management of projects to ensure project and institutional
memory is not lost. In addition, municipal procurement processes must function appropriately to ensure
continuity in procuring services for the projects. Finally, the municipality’s integration of (and financial
contribution to) projects and effective collaboration among its departments are also central to ensuring
that the necessary infrastructure-related investments are made timeously, so as not to hamper progress.

An effective political-administrative interface is crucial for project implementation
The projects in Mangaung show that, with appropriate plans based on a sound rationale and vision, it
is possible to have continuity between different political-administrative regimes. Some of the projects
date back to the early years of the city’s establishment as a metro but continue to be supported
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and maintained over time, pointing towards appropriate institutional capability for long-term planning.
However, effective project implementation requires an appropriate political-administrative interface that
provides political oversight, while leaving enough room and support for municipal officials to operate
and focus on the overall direction of the projects on spatial restructuring and economic revitalisation.

LEARNINGS
Importance of evidence-based decision-making
The planning of complex spatial and economic development projects requires an appropriate
knowledge base for making decisions. Technical exercises, such as a cost-benefit analysis and potential
impact, have therefore become increasingly important in public decision-making and governance.
Decision-makers need to have internal and external systems in place to review the risks and potential
benefits of proposed large public investments, and to ask tough questions about these investments.
The three projects in Mangaung are all designed based on sound rationale, i.e., the need for spatial
integration and economic development in order to address the spatial legacy of apartheid planning.
This has contributed to their continued support over time. However, a stronger evidence base could
have accelerated progress on their implementation or their expected return on investment. Going
forward, it is important to ensure that projects are evaluated in terms of urban efficiencies, through
independent external reviews or by capitalising on the city’s existing memorandums of understanding
and regular contact with the city’s two universities (University of the Free State and Central University
of Technology) and their knowledge and research bases.

Importance of public-private partnerships
The private sector plays an important role in supporting local economic development. Hence, a closer
relationship with the private sector can assist municipalities in understanding the market and local
economy and in marketing projects such as industrial sites. Mangaung has agreements in place with
the private sector for housing developments, as it recognises that working with the private sector
provides more flexibility and sharing of risks, attracts more private sector development and speeds
up development efforts. However, it has no examples of public-private partnerships in other areas
where the private and public sectors share risks, costs and profits. The contribution of the private
sector could be strengthened by making it a source of market information for decision-making on the
municipality’s economic development strategy and direction, rather than limiting it to the outsourcing
of work in specific areas of development.

Importance of community participation
In most cities, community participation takes place through a formal, legislative process, as part of the
Integrated Development Plan (IDP) process, providing a framework for the work of municipal officials. In
Mangaung, community participation has been integral in all projects. In the airport node development,
public participation took place through the involvement of ward councillors. In the Waaihoek precinct,
public participation precinct was more extensive, with regular meetings with the minibus-taxi industry,
informal traders and formal shop owners, in addition to engagements with the relevant ward councillor.
While such substantial participation processes take time, they are crucial to unblocking potential
project problems and guaranteeing effective progress.
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MSUNDUZI LOCAL
MUNICIPALITY
A turnaround approach to overcoming poor
internal controls
OVERVIEW
Like many local authorities in South Africa, Msunduzi Local Municipality is struggling
to achieve clean audits and deliver on its mandate. The municipality was placed
under administration in 2010 and then again in 2019 which has, together with
the COVID-19 pandemic, made more apparent the broader governance issue of
poor internal controls, aggravated by a loss of skills, poor leadership and unfilled
vacancies. This story highlights the efforts of the municipality’s new leadership
in turning around the challenges of poor internal controls by acknowledging and
comprehensively addressing their causes and outcomes.

A history of governance challenges
Msunduzi Local Municipality has faced governance challenges
since its creation in 2000, when various municipal areas
(Pietermaritzburg, Msunduzi, Ashburton, Vulindlela, Claridge and
Bishopstowe) were amalgamated. For the first five years, the
powers and functions of the municipality and the district authority
of uMgungundlovu were not properly defined. The challenge of
integrating internal systems, policies, procedures and resources
among these various municipalities was further compounded by
poor financial controls. This resulted in the municipality being
placed under administration in 2010. While this intervention
resulted in the municipality achieving a clean audit in 2014/2015,
the municipality never fully recovered from the 2010 crisis and
experienced a high turnover of senior staff, while internal control
issues multiplied. In 2019, the municipality was again placed
under administration by the provincial government due to irregular
expenditure and a lack of political oversight and leadership.
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Towards a turnaround approach to addressing the causes and outcomes of
poor internal controls
A new Mayor was elected in 2019 and a new City Manager was appointed in 2020. In spite of the added
challenge of the COVID-19 pandemic that has since emerged, this new leadership is determined to
address the issues that resulted in Msunduzi being put under administration for a second time in 2019.
Its focus is on tackling a set of interrelated issues, rather than limiting its approach to financial issues.
Notably, Msunduzi acknowledges that in hindsight, ignoring or not paying enough attention to broader
issues during the first administrative review in 2010/2011 failed the municipality, as other governance
challenges were not addressed, in particular internal controls related to human resources, financial
and information technology management. These controls enable the City’s political leadership to
ensure that the administration is achieving its objectives through efficient operations, reliable financial
reporting, and compliance with laws and regulations. When internal controls are poor, not functional
or non-existent, they influence and affect the effective functioning of the municipality. Therefore, the
second administrative review is focused on a much broader and complex set of governance issues
and relationships that cause and reinforce the lack of internal controls.

COMPLEX CAUSAL RELATIONSHIPS
Factionalism

Political interference

• Disregard for the
Rule of law
• Lack of oversight

• Greed & self interest
• Lack of ethics & morality

Poor attitude

Political
interference
Fraud &
corruption
Wrong people
for job

Political interference

WEAK,
DESTABILISED
COUNCIL

• No consequent managing
• Ignoring interns controls
• Lack of accountability
• Poorly skilled officials
• Loosing good skills
from municipality
• High vacancy rates
• Lack of leadership

RELATIONSHIP
BETWEEN
THE TWO

INEFFECTIVE
CHAOTIC
ADMINISTRATION

Revenue collection

Disregard for the
Rule of law

Mafia style
management

Lack of oversight

Fraud & corruption
• No consequent
management
• No risk
management

Poor service
delivery

System malfunction
instability /chaos

Abuse of
overtime
Fruitless/wasteful
expenditure

COVID-19

CASUAL RELATIONSHIPS

EFFECTS AND IMPACT

Msunduzi’s turnaround strategy is based on four pillars:
1. Finance and Governance
2. Service Delivery Model and Performance Management
3. Organisational Reconfiguration and Capacity Building
4. Combating Fraud, Corruption and Misconduct
Alongside the adoption of this strategy, the new leadership has taken urgent steps to fill senior management
positions as a matter of urgency, and has recognised that an important control measure to address is
the lack of consequence management, which permeates all levels of the municipality. Although the city
still has a long way to go, the Council is functioning properly and has a quorum at meetings. Critical
vacancies have been filled, and 70% of the 2018/2019 audit findings have been addressed.
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GOVERNANCE INSIGHTS
Strong leadership is important for turning governance around
Weak, ineffective or lack of internal controls lie at the heart of urban governance challenges, and are
aggravated by the loss of skills, ongoing changes in leadership and unfilled vacancies. Recognising
the existence of these challenges is a crucial first step to overcoming them. They also require
a comprehensive response implemented by strong leadership. Without strong leadership, the
municipality will not be able to deliver on its goals and objectives. What is needed is political and
administrative leadership that is forthright, ethical, respected and supported by the national, provincial
and local spheres of government. To achieve this, politicians in every sphere of government must
be committed to respecting and supporting good municipal leadership and creating an enabling
governance environment for all.

The political-administrative interface must be clearly defined
Although many officials welcome being relieved from some of the responsibility of interacting with
communities, councillors have become more involved in service delivery than their mandate warrants.
The line between politicians and officials, or the relationship between the council and the administration,
needs to be clearly defined: politicians are responsible for setting policy and ensuring oversight – and
should not interfere in operational issues. Operations represents the sphere of employed officials who,
in turn, should not aspire to be politicians. Hence, improved service delivery depends on a clear
separation of roles and responsibilities between these two spheres.

The need to acknowledge and identify how governance issues are interrelated
The issues that result from poor internal controls are numerous, complex and interrelated. They play
out in a cyclical manner and involve a complex causal web of interrelated tangible and nontangible
issues. As a result of these interactions over time, the Council becomes weak and destabilised, while
the administration becomes ineffective, chaotic and dysfunctional. The danger is that it creates fertile
ground for internal controls to worsen, leading to fraud and corruption becoming entrenched and
extremely difficult to reverse. This means that strategies to overcoming governance challenges cannot
be limited to addressing one aspect or another. Instead, they require a comprehensive approach that
acknowledges and identifies the role of a broad set of issues and how they interact.
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Need for functional human resources to improve service delivery
Poor internal controls have an important impact on human resources. In the case of Msunduzi, they
resulted in high staff turnover, especially of senior officials, and high staff vacancy rates, coupled with
a high number of acting positions, especially at supervisory, managerial and senior managerial level.
Such political and administrative instability makes addressing service delivery issues difficult. They
also contribute to extra workloads for existing staff, which results in low morale. In a context of limited
financial resources, the municipality needs to find creative ways to address this issue. Some solutions
may be to redefine workflows and tasks, use technology more strategically and operationally to improve
efficiencies and impact, employ interns, or hire retired professionals to assist in skills transfer.

Importance of hiring the right people for the job
In combatting corruption, the starting point must be to hire the right people who are not only technically
competent but have the best interests of the municipality at heart and are passionate about serving and
developing communities. However, hiring the right people is only the first step, as even the right people
may be rendered impotent when faced with other pressures and influences. For instance, they may
find themselves accountable to outside individuals (not to the municipality), or under so much pressure
that they become tainted by corruption or decide to resign from the position. In some cases, officials
choose to take a back seat to stay out of trouble, rather than do their job effectively. Therefore, hiring
the right people for the job needs to be understood in the context of the difficulties and complexities
that exist within local government. In addition to hiring the right people, it is important to improve
the competencies of employees through mentorship, peer learning and change management, and to
actively instil an ethical organisational culture.

Importance of strong oversight for overcoming fraud and corruption
In Msunduzi, under the previous leadership, a weak, destabilised Council was unable to provide proper
oversight of an ineffective and chaotic administration, which led to a lack of consequence or risk
management. This opened up the door to exploitation for financial and other gain, which could be
reinforced by political interference or by leadership gaps in the municipality. Going forward, strong and
effective political oversight is needed not only to overcome this disregard for the rule of law, but also to
create an environment in which officials feel safe to speak up about practices of fraud and corruption.
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CONCLUSION
The nine case studies provide insight into how cities have used cooperative governance and the allof-society approach to achieve their objectives. They demonstrate instances when local governments
worked effectively within challenging environments, not only with other spheres of government but
also across sectors of society. However, they also highlight some of the barriers within the government
environment that need to be overcome before these practices can gain real traction at the project and
systemic levels within municipalities.
The reality is that working in the municipal environment is challenging, and each municipality has its own
political and operational dynamics. In such an environment – and even more so during the COVID-19
pandemic, which resulted in lockdowns and a shift to virtual and remote work in municipalities and
beyond – two factors determine a research project’s success:
i Relationships. The nature and strength of relationships between researchers and municipalities
play an important role. Under ‘normal’ conditions, prior to the research process, it is important
to obtain the municipality’s support for the project (getting the required permissions at the right
levels and building effective relationships between researchers and municipal councillors and
officials). Under ‘adverse’ conditions, such as COVID-19, it is essential.
ii Adaptablity. The extent to which the research process and data collection methods can be
adapted is crucial. Adaptation to the research process and data collection methods needs to be
allowed during implementation, provided it does not affect the integrity of the research.
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