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SYNOFSIS

This study was concerned with the analysis of the JEA using
the generic view of public administration. It comprised of
the study of reading material on the JEA, Kwa-Zulu/s Natal
Indaba, Buthelezi Commission, NFA and Kwa-Zulu, and Interviews
held with public officials of JEA, NPA and Kwa-Zulu.

The results revealed that JEA is not a usual regional
administration with Iidentified land of Iits own. However, In
its unique position of being a part of two separate regional
administrations. It 1Is a fully fledged public Institution
endowed with all activities of public administration, namely:
functional activities, generic administrative processes,

auxiliary functions, and Intra-generical phenomena.

Most of all, the study revealed that, in Its unigue position,
JEA 15 a second phase In a process where the third and last
phase is a strong single regional administration In Region K.
To pave the way for this final phase the recommendations urge
the JEA:

¥ to broaden the Ministers' Forum to Include three "own
arffairs" Ministers who, If still existing, will be
affected by the move to a strong single administration in
this region;

# te be pro-active iIn bringing closer lialison among
regional agencies rendering similar functions In the
region;



to include research iInto a future strong single regional

administration as one of the JEA goals:

to gear the Secretariat to the Ministers' Forum to

undertake this research:

te finance the research from the Joint Revenue Fund or to
approach both the Republican Treasury and Kwa-Zulu

Treasury to authorise over-spending on research:

In filling the remaining vacant posts, ' to consider public

officials knowledgeable in research work; and

to streamline existing procedures of different regional
administrations In order to determine uniform procedures
best suited for a strong single regional administration
of the future in Region K.
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CHAPTER ONE

GENERAL INTRODUCTION AND ORIENTATON

INTRODUCTION

In South Africa there are three tiers of government,
namely: central, regional and 1local governments. Each
tier has an accompanying administration. As such, the
regional administration is the second tier
administration. By wvirtue of its middle position, it
exercises control over its own local or third tier
government sStructures, and accounts to the central or
first tier government directly, as in the case of NPA, or
indirectly through its legislative assembly, as in the

case of Kwa-Zulu.

JEA is a different regional administration because it
deviates from the above stated norm. It has no 1local
government structures of its own. Yet, through its Joint
Services Boards it pools resources of NPA and Kwa-Zulu
local government structures. Furthermore, it, technically
does not stand alone as a unit. Instead, it is as much of
a part of Kwa-Zulu as it is a part of NPA. As a regional
administration, it does not have a territory, therefore,
is not identified as a zoned area of JEA land in any map
of the country.

This study was prompted by a keen desire to understand
this unique phenomenon of the JEA. It was hoped that some
progress towards this goal might be made by examining the

JEA from a generic view of public administration.

It was thought that any regional administration should
contain the generic administrative processes of public

administration and respond to the political, social and
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economic environment within which it exists. At the same
time, a regional administration needs to be understood in
its 1individual context, recognising that, although the
JEA is in many respects a part of NPA and Kwa-Zulu, it is
also unique, thus different from both of them.

Further, it was thought that such a Jjoint regional
administration, in a country which 1is in a transition
phase from a White-Coloured-Indian government to a
democratic government, could be an area potentially rich
in information and possible insight into the future of
regional administration. JEA was selected because it is
the only joint regional administration open to all races
which 1is known to the researcher. It was also chosen
because of researcher's association with the JEA
Secretariat office through his workplace.

OBJECTIVES OF THE STUDY

The objectives of the study are as follows:-

I to investigate the JEA structure and functions with
particular emphasis on its generic administrative
processes,

II to give a description of this Jjoint regional
administration,

IIT to make suggestions in accordance with the findings
of the study, for possible improvements in the

operation of this joint regional administration,and

IV to suggest , if possible, a regional administration
best suited to the needs and conditions of
Region E.



BASIC ASSUMPTIONS TO THE STUDY

This study adopted the basic assumptions outlined by the
Chief Minister of Kwa-Zulu and confirmed by the
Administrator of the Natal Province (Mc Cormack 1986:1).
They are four in number, and are outlined as follows:-

First assumption

Natal and the self-governing region of Kwa-Zulu are
inextricably interlinked. This situation, as can be seen
in Annexure 1, has provided many boundaries between Kwa-
Zulu and NPA as the land to the size of approximately
33,161 square kilometres allocated exclusively to the
self-governing region of Kwa-Zulu is scattered throughout
the Province of Natal with 91,481 square kilometres of
land (Mc Cormack 1986: 1).

As a result of these patches of Kwa-Zulu land on the vast
Natal land, the same integration between the two areas
emerges, 1f one considers the relationship from an
economic, social, environmental, or virtually any other
perspective. This inter-relatedness is seen 1in many
obvious ways, such as, " the flows of rivers and the
routes of roads in and out of Natal and Kwa-Zulu, the
daily movements of workers from Kwa-Zulu to jobs in Natal
and so on" (Mc Cormack 1986:1).

Second assumption

Natal and the Kwa-Zulu self-governing region face major
problems which demand innovative soclutions. The major
socio-economic problems such as unemployment, poverty,
sickness and disease, malnutrition, and other third world
ills exist mainly in the Kwa-Zulu self-governing region.
However, these are also Natal problems in that
development in all fields would not escape the
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implications of continuing low levels of well-being under
these third world conditions (Mc Cormack 1986:2).

Third assumption

The Kwa-Zulu self-governing region and Natal realise
results through co-ordinated action. This could come in
the form of a Jjoint executive authority which 1is a new
concept in the current apartheid regime, and as such,
which would represent a vehicle for achieving much
improved co-ordination and resource use. The Joint
executive authority could also be viewed as an important
step 1in putting into place the institutional infra-
structure that would enable the enormous challenges
obtaining in the Natal/Kwa-Zulu region to be grasped (Mc
Cormack 1986:3).

Fourth assumption

Such a Joint executive authority structure can provide
wider opportunities to local people to evolve solutions
to their local problems. People in the region know their
problems and resources best. As such, when they are given
sufficient opportunities and scope within which to work,
they are able to come up with the best possible solutions
to their problems (Mc Cormack 1986: 3).

DEFINING KEY CONCEPTS AND EXPLAINING KEY ABBREVIATIONS

Certain key words and abbreviations are open to varied

interpretations. In order to establish precision
regarding their use, the following clarification is
provided.
Concepts

For this study the key concepts are: administration,
budgeting, determining procedures, financing, organising
and public policy. Other words with more than one meaning
are explained when they are used.
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Administration
For purposes of this discussion administration is
contrasted with management. According to Andrews (1991
:77) administration refers to the total concern with
human resources in an institution and management refers
to planning, the formulation of standards, control and
evaluation, as well as personnel motivation and guidance
(Andrews 1991:2). On the other hand, Gortner, as cited by
Andrews (1991:3), regards administration to refer to co-
ordination, guidance, and functional work aimed at the
execution of public policy, and management to refer to

all activities necessary to perform public functions.

Social scientists like Nigro and Nigro, Appley,
Thornhill, Hanekom, and De Villiers, regard these two
words "administration" and '"management" to be synonymous
and interchangeable (Andrews 1991:3). Others like Robbins
perceive these two terms in relation to a private or a
public setting. They link '"management'" to a profit-making
concern and "administration" to neutral processes that
are applicable in both private and public institutions
(Andrews 1991: 3).

For purposes of this study administration refers to the
totality of a concern comprising of functional
activities,auxiliary functions, intra-generical
phenomena, and generic administrative processes (Cloete
1989: 2). In this context,personnel administration refers
to "staffing", and is composed of the generic
administrative processes and the functional activities
which are personnel provision, support functions,
training and development, and utilisation (managerial)
functions (Cloete 1991 :152).

Budgeting

The Collins Concise Dictionary defines "budget" as "an



estimate of expenditure and revenue and the financial
plans for the ensuing year presented annually..... .
{Collins 1989). Malan, as cited by Supersad, defines
“"budget!" as "a statement of amounts needed over a
specific period to provide certain services. In other
words, it is a statement in terms of rand and cents of a

proposed future programme " (Supersad 1990: 102).

Prentice, also cited by Supersad, defines the budget by
the nature of expenditure as, for example, operating
budgets outlining " the cost of operating the agency and
its programme for a fiscal year (including) personnel
costs, cost of maintaining the physical plant, purchasing
supplies and similar operating costs " (Supersad 1990
102,

Suffice it, therefore for purposes of this study, to see
the budget in its many forms as:-
(a) a policy document in which aims and strategies of

the JEA appear in its budget as policy statements;
(b) a source of information in that the JEA budget is no

secret document, and any person can purchase a copy
and study the contents thereof to acquire knowledge
about the institution's programmes;

(c) a work programme in that it outlines individual
programmes and expenditure items by which JEA goals
are achieved;

(d) a__control document that serves as a preplanned
annual programme against which achieved purposes are
measured, and financial respeonsibilities are
calculated (Fourie 1991 : 15); and

(e) an economic instrument to stimulate investment and

employment and to promote economic prosperity
(Fourie 19917153 . As an economic instrument
budgeting ties public administration together with
the free market system. Even those who are sceptical



about involvement of government in the market system do
look at the budget to allocate resources in a manner that
can reduce inflation and bring wealth into the country
(Fourie 1991:15).

f:le3 Determining procedures
A procedure is a series of interdependent, consecutive
steps taken towards the achievement of an objective
(Andrews 1991:21). These interrelated sequential steps
are established for purposes of accomplishing a task.

The word "determine" means to 'decide" 'resolve'" or '"make
up one's mind" (Hornby 1981 :165). To this 1list of
descriptions Bosman and co-writers include "locate",
"establish'", "find out and "lay down" (Bosman et al 1986

567). Common to all these words is the on going mental

exercise of searching.

Therefore, combined, the words "determine" and
"prbcedure" imply a realisation of room for improvement
in the existing steps taken to achieve a task. A need to
replace obsolete procedures with new procedures develops.
As such, "determining procedures" is a concept which in
this study means a continuous search for better, simpler,
quicker, and cost-effective ways for achieving optimum
productivity. It means continuous investigation and
improvement of operations at the Secretariat office.

4.1.4 Financing
The seventh edition of the Pocket Oxford Dictionary of

Current English defines "finance" as '"the management of

money'", ‘'"support 1in money for an enterprise", '"money
resources", and to "provide capital fort (Allen
1988:274).

Therefore, for purposes of this study, finance refers to
the process of managing money; of providing financial



support, or funding. As such, financing is discussed 1in
the context of the specialised field of public financial

administration.

. Organising

Organising can mean the setting up of a structure of
anticipated individual behaviour (Roux 1991 : 3). This
meaning emphasises the arrangement of people, and since
the arrangement of people takes place everywhere all the
time, it stands to reason that where there are people
there 1is always organising. Scott supports this argument
when he says that organising "infects virtually every

aspect of contemporary social life" (Scott-Myers 1981:1).

Organising goes beyond the arrangement of people and
groups in a specific order so that positive action can be
taken to achieve a particular objective. It also defines
"their mutual relations as individuals within the unit,
and also their relations as a group towards other groups"
(Cloete 1989: 79).

Therefore, for purposes of this study, organising is a
process that goes beyond physical aspects, such as
organogrammes, to underlying arrangements, such as, a
mission, goal and Objectives, management plans,
strategies,etc. upon which these physical aspects are
based.

.6 Policy

Policy is described in the context of public policy. Here
are a few definitions:- It is future oriented (Hanekom
1987:8). It 1is a course of action directed towards the
accomplishment of some purpose or goal (Anderson 1984:
2). It is a purposive course of action which preceeds an
actor or set of actors in dealing with a problem or
matter of concern (Anderson 1984: 2). It 1is whatever

governments choose to do or not to do (Dye 1978:3).
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It is the link between the political and administrative
processes (Hanekom 1987 :10). It is the enabling function
of the administrative process (Hanekom 1987: 10). It is a
desired course of action and interaction which 1is to
serve as a guideline in the allocation of resources
necessary to realise societal goals that are decided upon
and made publicly known by the legislator (Hanekom
1987:8).

In this study, public policy must be understcod in terms
of all of these descriptions, because, through the public
policy of Jjoint regional administration adopted by Kwa-
Zulu and NPA, the legislators and executive office
bearers express intentions of steering the South African
communities from segregation to integration.

List of abbreviations

Following is the explanation of the abbreviations used in

this study:

* JEA is an abbreviation for the Kwa-Zulu and Natal
Joint Executive Authority which is a regional
administration established in terms of the Joint
Executive Authority for Kwa-Zulu and Natal Act, 1986
(Act 80 of 1986). Depending on the matter at hand,
in this discussion this term 1is inclusive of the
Secretariat office.

L Kwa-Zulu refers to the regicnal administration of
the Kwa-Zulu Legislative Assembly which was
established in terms of Proclamation R70 of March 30
1972, In the study the term includes a Kwa-Zulu
department, Kwa-Zulu Cabinet, and any structure of
this regional administration.

* NPA 1is a regional administration of the Natal
Province which was stripped of legislative powers in

terms of the Provincial Government Act, 1986 (Act
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69 of 1986). In this study the term is inclusive of
any part of this regional administration.

* CODESA means the Convention for a Democratic South
Africa established for political negotiations.

* Region E refers to an economic development region as
outlined by the Central Government incorporating the

self-governing region of Kwa-Zulu and Natal.

APPROACH AND METHOD OF RESEARCH ADOPTED

To gain insight into the structure and functions of the
JEA and to establish verifiable facts about this regional

administration, the following procedures were adopted.

Literature study

As a first step, and, as often thereafter as possible,

relevant literature was explored. This literature review

covered the aspects listed below:

(a) a systematic and critical study of literature on
public administration, particularly, the literature
on the generic view of public administration:; and

(b) a systematic and critical study of literature on
other fields of social sciences, placing the
emphasis on the readings about policy, organising,
financing, personnel matters, workstudy and method,
and control.

Records on the JEA

Apart from exploring literature, the following records on

the JEA were studied:-

* legislation on the JEA as well as legislation that
regulates JEA activities;

* staff establishment of the Secretariat office;
* extracts from JEA files;
* JEA minutes;

* Papers delivered by executive officers on the JEA;
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* newspaper articles about regicnalisation and JEA;

* JEA annual reports;

* JEA annual budget; and

* reading material on Kwa-Zulu, NPA, political parties

in Natal and self-governing region of Kwa-Zulu, and
Natal / Kwa-Zulu Indaba relevant to the topic of

study area.

Personal contacts

On the practical side, contact was made with the
Secretariat office. In-depth discussions with resourceful
JEA officials ensued. These were followed by informal
telephonic confirmation or further explanation on certain
facts about the JEA.

This is apart from participation in the Welfare and
Pensions Inter-departmental Liaison Committee business
conducted at regular intervals under the auspices of the
JEA. Further, in the course of this investigation, an
annual JEA function was attended. In this function, an
opportunity was seized to discuss about the JEA with the
executive officers of the JEA., NPA and Kwa-Zulu.

Theoretical framework
In order to establish a sound academic base for the
analysis, the generic administrative processes of public

administration were used as the theoretical framework.

Limitations

When this study was carried out it was subjected to the

following limitations:-

(a) At the time the JEA had been in existence for about
six years and as such, it did not have archives for
reading material.

(b) As vyet, there were no assigned or authorised
functions transferred from NPA and Kwa-Zulu for
Joint administration by JEA.

(c) The Secretariat office still had vacancies in key
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positions.

(d) JEA, NPA and Kwa-Zulu had resolved to suspend the
transfer of functions pending the outcome of CODESA
negotiations.

PLAN OF STUDY

This study 1is divided 1intc ten chapters. The first
chapter outlines the scope of the study. The second
chapter deals with the theoretical background to the
study. Here the various theoretical perspectives on the
various generic administrative processes are reviewed and
related to the JEA situation.

Chapters 3 to 8 study, respectively, JEA policy-making,
JEA organising, JEA financing, JEA staffing, determining
of JEA procedures, and control measures in the JEA.
Chapter 9 provides an alternative regional structure to
the existing JEA,NPA and Kwa-Zulu regional structures.

The final chapter presents the conclusions and
recommendations that flow from the study.
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CHAPTER TWO

THEORETICAL PERSPECTIVES

INTRODUCTION

Public officials have over the years shown very little
faith 1in academic studies, probably because they believe
that the studies are too "theoretical" when their work is
too "practical'" (Botes 1991:11). To them theory has no
place in public administration where work is too
important and too urgent to let their minds be muddled by
theoretical speculations (Botes 1991:11).

In so denouncing theory they fail to appreciate that the
public service is arranged systematically according to
any of the four theoretical frameworks, namely:- the
comprehensive view,or the conventional or narrow view, or
the generic view, or the professional view (Coetzee
1988:6 - 10). As such, whatever they do in the work
situation is guided by the theoretical framework of their
respective institutions.

The irony is that, after dencuncing theory, these public
officials return to their offices "and start with their

own theorising, speculations on the future,
extrapolations, hypotheses, assumptions, alternative
possibilities, and the applicability of alternative

solutions" (Botes 1991 :11).

This shows that thecory 1is the basis for all the functions
of public administration. The comprehensive nature

of public administration makes it necessary for this
discipline to use theories of other disciplines.
Therefore,officials "must understand all the huge

array of disciplines which enrich our environment"
(Emmerich as cited by Botes 1991:8). They must select
relevant theories to the many missions of public
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administration and co-opt the best services of each of
them to produce a product "so pure, and so clear, and so
simple that it will not tarnish or melt wunder the most
brilliant light and heat of public inspection" (Emmerich
as cited by Botes 1991:8).

For purposes of this study these "borrowed" theories are
reviewed in the context of the JEA generic administrative

processes.

THEORIES FOR POLICY-MAKING

Theories that are used for understanding policy-making
have not been developed specifically for the analysis of
policy-making (Anderson 1984:13), but rather existing
theories developed elsewhere which are converted for

purposes of policy analysis. Included, inter alia, are:

systems theory, group theory, elite theory, functional
theory, and institutional theory. These theories are
useful "in, and to the extent, they direct our attention
to important political phenomena, help clarify and
simplify our thinking, and suggest possible explanations
for political activity, or, in our particular case,
public policy" (Anderson 1984:13).

Systems theory

In the systems theory inputs from the external
environments such as community needs and problems serve
as the basis for action by the policy-maker (Dye 1978: 37
- 39). Through debate, compromise and consensus,
decisions are taken on what is to be done to alleviate
problems. These decisions result in practical services
and content policies known as outputs. These outputs are
fed into the society and the policy-maker monitors the
society's reaction (Brynard 1991:22). See Figure 1 below.
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Haas and Drabek (1973:85 - 91) identify eight features of
the systems theory. The relevance of these

characteristics to the JEA are discussed hereunder.

First, public institutions in terms of the systems theory
are to be viewed as systems within systems and with their
own sub-systems. In the JEA situation one immediately
identifies Kwa-Zulu and NPA as systems within which the
JEA system exists. One further identifies the JEA policy-
making body, the JEA committees, and the office of the
Chief Executive Officer as sub-systems of the JEA systemn.

Second, these systems and sub-systems are open, which
means that they cannot survive in isclation. This is very
true for the JEA system and its sub-systems as they are
constituted in such a manner that they carry out the
policies of Kwa-Zulu, NPA and the Central Government.

Third, they follow the principle of equifinality which
means that "the same final state can be reached from
different initial conditions and in different ways" (Haas
and Drabek 1973:86). For this Region E, the JEA Iis
perceived to be the second way of maximising co-operation
between the Natal Province and the Kwa-Zulu self-
governing region. The first one was the Strategic Policy
Group and the last envisaged way for a co-ordinated
service is the single legislature for this region.

Fourth, as open systems, public institutions have complex
feedback mechanisms that permit adaptive responses to
many types of external changes. Presently the JEA is
quite sensitive to the influence brought to bear by
environmental factors. The recent move towards a single
health service under the auspices of the JEA in Region E
responds to the national outcry for a single health
authority in the country (Dube 1991:interview). The Joint
Services Boards in the place of the Joint Services
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Councils respond to the wishes of the Region E
communities who objected to the establishment of the
latter body in this region (Dube 1991 :interview).

Fifth, public institutions are patterned sets of events.
In the JEA the '"pattern" is consensus in all JEA

projects.

Sixth, these public institutions have boundaries that
differentiate them from various environments. Whereas in
this region it is the political boundaries which separate
NPA and Kwa-Zulu, the JEA has no such boundaries. Its
boundaries are dynamic in that they depend on the problem
at hand. For example, 1in the Pietermaritzburg and
districts Roads Pilot Project, the boundaries are in the
form of districts included in the pilot project. In the
Joint Services Boards boundaries are in respect of each
Jjoint services board as def ined in relevant
proclamations.

Seventh, within and outside public institutions,
interaction reflects different layers of control and
autonomy. Outside the JEA one can cite the control of the
JEA exercised by the offices of the Chief Minister-in-
Cabinet and the Administrator-in-Committee. Within the
JEA, it is the executive body, its standing and advisory
committees, and the office of the Chief Executive
Officer, that form the different layers of contrcl and

autonomy .

Eighth, the open systems analysis need not be
reductionistic. Instead, it should be perspectivistic.
That 1is, in studying the JEA, one need not break it down
to the lowest sub-system in order to understand the whole
concept, even though that does help. Rather, ons must
find constructs and possibly laws within all sub-systems

at whichever level which best characterises the whole.
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What comes out from the above eight features are certain
complexities of an open system. Following below are some

of these complexities:
(a) Consciousness on the environment

In biclogical terms one would perceive a semi-permeable
membrane between an open system'and its environment which
assists the public instituticns to become aware of, and
to make the necessary arrangements toc accommodate the
"inputs" or "demands" of the environment. This means that
the ‘'"character" of the JEA, for instance, is determined
by 1its envircnment and, in turn, 1t influences the

"character" of its environment.
(b) Cyclical character

The explanation in (a) above, demonstrates the cyclical
nature of the open systems. In this input-conversion-
cutput feedback cycle the response of the environment to
the feedback produces '"new" inputs which begin afresh
the input-conversion-output feedback cycle to produce
"new" outputs. For example, the decision of the JEA to
halt further assignment and authorisation of powers,
duties and functions was as a result of new political
inputs.

{(c) Negative entropy

Entropy denotes gradual loss of energy. In a closed
system, this means that self-destruction cannot be
avoided because no maintenance or energy supplies are
received from outside. "In contradistinction, an open
system is characterised by "negative entropy" which means
that such an organisation is self-supporting by means of
the fact that more energy is absorbed through inputs than
is lost through outputs'" (Roux 1991:14). The negative
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entropy is evident in the JEA's competence to raise loans

and donations to back its projects with adequate funds.
(d) Growth and extension

In an open system growth and extension are inevitable.
Although the office of the Chief Executive Officer of the
JEA was meant to have a skeletal secretariat personnel,
it is steadily growing. From the original 7 posts, it now
has 12 posts. Growth can still be expected when certain
assigned or authorised functions are finally transferred
to the JEA. This growth could include the upgrading of
the Secretariat office from the current Director grading
to a higher grading.

These explanations on the basis of the systems theory,
show that this theory 1is useful. Inspite of this
usefulness, the systems theory has certain short-comings.
The obvious short-coming is a lack of a clear explanation
on the conversion process, as it does not guarantee that
the feedbacks are taken into account. If they are, it
does not give the extent to which these feedbacks are
taken into account. It also does not explain convincingly
that consensus achieved at policy-making meetings is not
a matter of compromise for the sake of progress.

Group theory

According to the group theory of politics, public policy
is the product of the group struggle (Anderson 1984:15).
This rests on the contention that action, interaction and

struggle among groups are the central feature in
political life.

That the JEA 1is influenced by the group concept is
evident in the establishment of the JEA where Rule 3(1)

of Proclamation No. 119 of 1987 provided for five members
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representing NPA and another five members representing
Kwa-Zulu. Both Kwa-Zulu and NPA were considered as
groups which must be represented equally at JEA. In this
equal representation Rule 10(1) provides that every
resolution by the JEA shall be formulated by the Chairman
and after debate by this equal membership be carried
without dissent (Proclamation 119 of 1987:6), because
even if one member is overruled by the majority decision
in that member's group there is one vote short, and
therfore, that decision is not accepted equally by both

groups.

However, inspite of explanations advanced above, the
group theory has its flaws. It seems both to overstate
the importance of groups and to underplay the independent
and creative role that individuals play in policy-making.
Therefore, other explanations are given by other

theories, of which the elite theory is one.
Elite theory

According to the elite theory public policy can be
regarded as reflecting the wvalues and preferences of a
governing elite (Anderson 1984:16). It divides society
into two, namely: a handful of elites at policy-making
level and the large masses at grassroots 1level. The
public officials are part of that handful of elites which
makes policies and implement them to the masses. In this
arrangement attention is focused on the role of
leadership in policy-making, namely, that in any
political system a few govern the many.

This theory projects the JEA as the elite group. Its
masses are the communities served by both NPA and Kwa-
Zulu. From this projection, the lack of direct
communication, between the elite JEA and the Region E

masses is at certain quarters a bone of contention in
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that the masses, particularly the Natal Blacks with no
vote at central and provincial levels, are short of a way

of influencing this joint policy-making process.

In other words, the elite theory exposes structural
deficiencies in governing. Brynard warns that without
providing a structural solution the interests of the
masses turn to be secondary to the interests of the elite
(Brynard 1991:21). The needed structural solutions are
lacking in the elite theory and may be offered by the

functional and institutional theories.
Functional theory
The functional theory is the analysis of the functional

activities involved 1in policy-making. This analysis
involves the consideration of:-

* "alternative solutions;

* participants in policy-making and execution;

* adjudicatory measures to ensure adherence to the
law;

* judgement pertaining to the success or failure of a

specific policy: and

* adaptation of legislative measures" ‘Brynard
1991:21).
This theory is descriptive 1in character and it 1is

particularly useful in comparative studies on policy-
making.

Institutional theory

The institutional theory in policy-making 1is supposed to
describe the roles of public institutions involved 1in
policy-making and to analyse the public policies as
products of institutions, either as policies formulated
by or implemented by public institutions or both (Dye
1978:20 -23). The value of instituticnal theories 1in the
JEA concept is found in formulating uniform policy for
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NPA and Kwa-Zulu ensuring the same high standards in
services rendered by these two Administrations in the

various fields.

The institutional theories further emphasise legitimacy
of policy. It should be noted here that, although the JEA
can make policies, it 1is an executive body. Its policies
must be legitimised by the legislature. In 1its dual
allegiance, the JEA has to have its policies legitimised
by both Parliament and Kwa-Zulu Legislative Assembly.

THEORIES FOR ORGANISING

As organising is so much part of the human race, it has
evolved with 1it. Through that process of evolution of the
human race, divergent organising theories have over a
period of time emerged. Roux (1991: 5) has provided a
schematic representation of the evolution of theories for
organising. See Figure 2 in page 23. He divides the
evolution into the following periods: classical era, neo-
classical era, contemporary era, and transcendental era
(Roux 1991:5).

Classical era

Three distinct theories evolved from the classical era,
namely:-

* scientific management theory,
* administrative theory, and

* bureaucratic theory (Roux 1991: 6).
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Figure 2

EVOLUTION OF ORGANISING THEORIES (Roux 1991:5)
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Scientific management theory

According to the scientific management theory a formal
structure 1is a prerequisite for a public institution.
Therefore, the influence of this theory on the JEA which
operates on formal structures: the JEA; the JEA
Committees; and the office of the Chief Executive

officer; is evident.

According to Taylor, this formal structure should provide
a sharp distinction between "workers" and " managers"
(Haas and Drabek 1973:36). Whereas the job of "workers"
is production work, the Jjob of "managers" is according to
Luther Gulick, planning, organising, staffing, directing,
co-ordinating, reporting and budgeting (POSDCORB) (Haas
and Drabek 1973:36). This arrangement is also evident in
JEA projects. On assignhed or authorized powers, duties
and functions the office of the Chief Executive Officer
assumes the role of "managers" for those functions. Both
NPA and Kwa-Zulu place their public officials as
"workers" at the disposal of the JEA to continue under
the auspices of the JEA with their production work in

these transferred powers, duties and functions.

The premise arocund which the scientific management theory
revolves is that this production work can be investigated

scientifically. Taylor was convinced that an objective
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assessment of information obtained from the workplace of
the "worker" may lead to a perception of the "best way"
when organisational problems are addressed (Roux
1991:7) s The information collected 1in this fashion can
then be classified scientifically and systematically in

order to improve productivity in the work place.

The traces of this scientific management thinking are
still found in Kwa-Zulu, NPA and JEA. To resolve problems
use 1is made of NPA Work Study Officers or Kwa-Zulu
Efficiency Officers to investigate each post in the JEA

staff establishment, classify data scientifically and

systematically, and, on the basis thereof, make
recommendations on potential areas to improve
productivity.

Roux summarises Taylor's scientific management theory by

four basic principles (Roux 1991: 7):

(a) To find the "best way" of conduct
In this principle the '"best way'" is in respect of
each task. It calls for managers to observe and
scientifically analyse all traditional work
practices by means of time studies, studies of
methods, and studies of movement. The aim is to
finally render a maximum service at a minimum cost.

That is basically what the joint authority in this
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Region E is all about - to render a maximum regional

service cost-effectively.

(b)

Scientific selection of staff

The merit system is at the centre of this principle
which requires that Personnel Administration
Standards (PAS) be determined for all vocational
dispensations. On the basis of these standards, Jjob
descriptions for all posts in the establishment are

formulated.

Thereafter, the selection of staff becomes
consequential to a match between workers'
qualifications and experience, on the one hand, and
the job descriptions on the other hand. The short-
comings and potential development of each worker are

determined through research.

Traces of this principle are found in Kwa-Zulu, NPA
and JEA, all of which use the merit system in

appointment and promotion of staff.
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(d)

ol

Financial incentive

According to the scientific management theory,
workers are viewed as economically motivated
creatures (Haas and Drabek 1973:37). Therefore, a
system of financial incentives is necessary to Kkeep
workers productive in their jobs. This is evident in
the JEA, Kwa-Zulu and NPA structures in the form of

competitive salaries and fringe benefits.

Functional specialisation

This principle implies that a clear distinction
exists between managers in the higher cadres of a
public institution and workers at the lower levels.
On assigned or authorised powers, duties and
functions this distinction means that the JEA
officials exercise leadership on all Jjoint projects.
As such, they plan, prepare and supervise, whereas
Kwa-Zulu and NPA public officials allocated for
these Jjoint projects confine themselves solely to

operational work performance.
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Administrative theory

Administrative theories are advanced by, amongst others:
Henri Fayol, Luther Gulick, Lyndall Urwick, James Mooney
and Alan Reilly (Roux 1921:8). These social scientists
made different contributions to administrative theories.
Nonetheless, as the name "administrative" signifies, all
these contributions focus on management functions and do

not extend to operational or technical functions.

3.1.2.1 Contributions of Henri Fayol

Fayol's contribution is two fold, namely:
(a) the elements of management, and

(b) the principles of management (Roux 1991:8).

(a) Elements of management

The elements of management include aspects like planning,
organising, directing, co-ordinating and controlling
(Roux 1991:8). By these elements, Fayol established the
duties of the Chief Executive Officer, and drew for the
first time the attention of researchers to problems
confronting top management in an institution (Haas and
Drabek 1973:36). Old as these elements of management
are, they are still relevant to modern public

institutions like the JEA. The JEA office of the Chief
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Executive Officer is very much involved in planning,

organising, directing, co-ordinating and controlling.

(b) Principles of management

Fayol identified fourteen principles of management, also

known as principles of organising (Roux 1991 :8). These

are:

* division of work;

* authority and responsibility;

* discipline;

* unity of command;

* unity of direction;

* Subservience of the individual's interest to the
general interest of the public institution;

* reasonable compensation of personnel;

* centralisation of authority;

* scalar hierarchical authority;

* orderly hierarchical composition;

* equal consideration of staff;

* stability of emplovment and guaranteed tenure of
service afforded to staff;

* emphasis on an individual's initiative; and

* maintenance of esprit de corps (Roux 1991:8).

In the discussion of the dynamics in JEA organising,

these principles come to the forefront.



30

B3:1:2.2 Contributions of Gulick and Urwick

Gulick and Urwick are co-authors who alsc advanced

certain principles on organising. Roux (1991:8) sums up

these principles as follows:-

(a) Public institutions should be structured according

to four basic criteria:-

(i) according to the objective to be achieved;

(ii) according to the process or function to be
executed;

(iii) according to the client, which has to be

served; and
(iv) according to the geographical area in which the
service is rendered;
(b) wunity of command;
(c) authority and responsibility;
(d) span of control which is the chain of authority in
which for each manager a size adequate to permit close
supervision is established;

(e) delegation; and

(f) wutilization of staff and line personnel.
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Even in these modern times these principles are still

applicable to public institutions like the JEA.

3:1:2:3 Contributions of Mooney and Reilly

Mooney and Reilly focused on the principles for formal
organisations (Roux 1991:9). They identify the co-
ordination principle, the scalar principle, and the
functional principle (Roux 1991:9). Co-ordination refers
to the concentration of related functions at horizontal
level. The scalar principle refers to the existence of a
hierarchy with wvertical allocation of authority and
delegation. The functional principle refers to the
grouping of homogeneous functions. All these principles

are applicable to the JEA.

3.1.3 Bureaucratic theory

This theory is advanced by Max Weber. He focuses his
studies on the functions of a public institution and the
way it executes its authority within society (Roux 1991
:9). From this focus his analysis produced an "ideal
type" of bureaucracy (Roux 1991 :9) which includes the
following: -

{a) The emphasis on the nature and form of an

institution.

(b) The concept of hierarchy.



{(c) Specialisation of tasks.
(d) Recording of administrative actions (Roux 1991:9).

A1l these aspects are applicable to the JEA.

There are certain criticisms against the classical
theories.

First, these theories hold the assumption that in a
public institution there is goal consensus and goal
clarity, whereas, in real life situations, public
officials, offices, sections, divisions, branches, and,
even departments of the same public institution tend to
differ in their understanding of goals (Haas and Drabek

1973529

Etzioni and Parrow as cited by Haas and Drabek (1973:29)
attribute the cause for this diversified understanding of
goals on the existence 1in all public institutions of two
types of goals, namely: the general purposes stated by
the managers, and the operative goals based on the actual

cperating policies of the public institution.

On their own these two types of goals are enough to
complicate the understanding of goals in the JEA set-up.
This is, primarily, because in every JEA project use is
made of existing NPA and Kwa-Zulu management and
technical personnel. Therefore, NPA management may be

unaware of Kwa-Zulu general purposes, or, vice versa; or,
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the JEA management may choose to 1ignore the general
purposes of both Authorities and persuade the project

personnel to pursue JEA general purposes.

It may also happen that the JEA does not understand the
operative goals transferred with the service from
respective Authorities. In other words, assigned or
authorised services managed centrally by the JEA are
bound to experience divergent perceptions of goals
because official goals for these joint projects include
JEA official goals, NPA official goals, and Kwa-Zulu

official goals.

Second, the classical theories have no room for
investigating informal behaviour in public institutions.
The personnel is mistakenly taken to be rule followers in
a highly mechanistic fashion, which is not always the
case (Roux 1991: 10). For example, inspite of the formal
structure being established in 1986 to transfer powers,
duties and functions to the JEA, in 1992 none of these

powers, duties and functions had been so transferred to
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JEA. Amongst many possible causes for not taking full
advantage of this formal structure, may be that
informally the NPA and Kwa-Zulu management personnel
resist working themselves out of their Jjobs. Therefore,
without the means to investigate informal behaviour this
theory may fail to provide adequate explanations and

predictions about the future of the JEA.

Third, public institutions are capable of changing
emphasis from a formal structure to a charismatic
structure and from a charismatic structure to a formal
structure (Roux 1991:30), The classical theories
overlook this fluctuation in the functioning of public

institutions.

Fourth, the classical theories do not provide for
investigating the impact of environmental changes on to
public institutions as public institutions are seen as
closed systems (Roux 1991:10). Such an approach is
inappropriate for the JEA which, as an open system, is

part of both Kwa-Zulu and NPA.

Fifth, internal conflict 1is not acknowledged by these
theories. It is regarded as a "social disease" which is

undesirable (Haas and Drabek 1973:29). In the real life
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situation internal conflict should be encouraged. If it
is well managed it promotes dynamism and creativity, and
a healthy competitive spirit within a public institution.
In the JEA structure internal conflict on joint projects
is 1inevitable seeing that Kwa-Zulu and NPA departments
that render the same service are brought together to

operate as one department under the JEA.

Therefore, if there are organisational problems and the
investigating officer bases his investigations on this
theory, on identifying this inevitable internal conflict,
he will immediately perceive an incurable social desease
and wrongly diagnose the JEA as "dying" or
disintegrating. Using other theoretical bases, however,
he can recognise this internal conflict for what it truly
is, which is something good and desirable, as long as it

is managed effectively.

Neo- classical era

From the twenties to the torties the focus of
administration research moved away from analysis of the
formal structures to look at solutions to organisational
problems (Roux 1991: 10). More attention was paid to the
interaction between all members of the public institution
which led to the development of two types of theories,

namely: the human relations theories and the
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motivation theories. It was as if the shift of focus was
from a closed model advanced by the classical theories to
an open model advanced by all later theories - "the neo-
classical theories representing the "birth'" of open

models" (Roux 1991:10).

Of the above two theories, it is only the human relations
theories which are discussed under this section. The
motivation theories are discussed under the section which
deals with theories for staffing. The transfer of these
theories to that section emphasises the fact that these
generic administrative processes are so interdependent,
50 inter-related,A and so mutually inclusive that it is

even possible to apply their theories interchangeably.

Human relations theories

The social scientists, who advanced the human relations
theories, viewed employees of an insitution as complex
social creatures with feelings, desires and fears,

whose behaviour on the job, like behaviour
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elsewhere, is a result of many factors apart from
economics (Haas and Drabek 1973:43). Elton Mayo of the
Harvard Business School (USA) did informative research on
human influence and performance within an organisational
framework. He concluded that financial incentives are
self-limiting, but non-financial incentives and sanctions
do significantly influence group behaviour (Roux

1991:10) .

Later the findings of Mayo were supported by Fritz J.
Roethlisberger and William J. Dickson. In their research
entitled Management and the Worker, they presented the
analysis and conclusions drawn from the six years of
study within the Hawthorne plant. They found that
aspects such as group stability, credit given to the
individual workers, and appreciation for work well-done
could 1lead to more encouragement than financial

compensation (Haas and Drabek 1973:42).

These theorists move away from emphasising financial
incentives to emphasising group behaviour. They argue
that groups are very important to individual workers
seeing that they derive their primary satisfactions
through the groups within which they interact. As a
result, they recommend strongly that work settings and
work flows in public institutions should be such that

groups can emerge (Haas and Drabek 1973:44). "Thus,
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coffee breaks, rest periods and so on are important not
only because they reduce individual fatigue, but also
because they provide a mechanism whereby persons can
interact to get to know each other to become a group"
(Haas and Drabek 1973:44). There are many techniques

that can be used to stimulate group formation.

The wvalue of groups is in the group norms which serve as
regulatory devices for member behaviour (Roux 1991:10).
In the previously mentioned research Elton Mayo concluded
in this regard that it 1is the social norms, and not
necessarily the physical abilities of workers, which play
a decisive role in productivity (Roux 1991:10). Employees
form groups and act as members of groups, instead of
acting as individuals. He also concluded that leadership
plays an important part in the determination and

enforcement of group norms (Roux 1991:10).

Although it is clear that the above exposition is useful
for the JEA functioning, there 1is no denying that the
human relations researchers are overly prescriptive
rather than analytic. What comes out here is the way the
JEA ought to function in order to upgrade regional

services with the ever shrinking government resources.
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All the neo-classical theories are criticised for this

prescriptive characteristic. Further, they are criticised

for presenting a conflict as an evil. "Conflict, 1like
status differences and competition, may be highly
functional at times" (Haas and Drabek 1973:48). They

are also criticised for paying little attention to the
influence of environmental factors on public
institutions. Emphasis is on internal functioning rather
than on public institution - environment transactions

(Haas and Drabek 1973:48).

Contemporary era

From 1945 wuntil recently, social scientists studying
public institutions accepted more and more the Iimpact
environmental factors have on governmental institutions.
These external factors include pclitical, economic,
social, cultural, technological and international
factors. Changes in these factors contribute to an
"unpredictable" and an "unstable" institutional
environment and this leads to different demands on
contemporary executive institutions (Roux 1891 : 11 .
However, it is noted that these contemporary social
scientists do not rule out the "formal" and "informal"
structural principles expounded by the classical and neo-
classical theorists. Both <classical and neo-classical

theories are used to a greater extent and with
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greater ‘"openness'" towards environmental factors which
shifts the emphasis more towards the public institution -
environmental transactions. This shift has produced the
systems theories discussed under theories for policy-
making, and environmental theories discussed 1in the

following paragraphs.

.1 Environmental theories

The exponents of the environmental theory are Burns and
Stalker, Emery and Trist, and Lawrence Lorsch (Roux
1991 :14). According to the findings of these sccial
scientists, where the environment is stable and
predictable public institutions tend to be rigid. Where
the environment is unstable and unpredictable, public
institutions tend to become fluid and adaptive.
Therefore, they argue that the envircnment exerts a
decisive influence on the organisational structure of

public institutions.

The argument of these environmentalists is very relevant
to the JEA which was born out of necessity as a result of
the political environment which barred a single

legislature for the region of Kwa-Zulu/Natal.

However there are criticisms against these contemporary

theories. Following are some of these criticisms as
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highlighted by Haas and Drabek (1973 : 92 - 93):

First, to use both the systems theory and the
environmental theory as a basis for empirical research
presents operational problems. Terms, like boundaries,
adaptation, feedback and others, are useful as organising
concepts. They, however, become difficult to use
operationally. As a result, predictive statements are

hard to make.

Second, in the contemporary theories ideology and belief

systems are absent.

Third, inter-personal expectations have not been followed

adequately.

Fourth, technology has not been successfully integrated

into any of the framework within models advanced by these

theories.

Fifth, 1little effort has been made to categorise
analytical types of event systems wherein different

processes might operate.

Sixth, empirical studies that would sharpen the concepts,

and test some of the hypothesised relationships are

almost totally absent.
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Transcendental era

This is the period from 1990 in which social scientists
are beginning to adopt a holistic approach. In the
absence of an appropriate term Roux (1991:6) called
theories of this era the future organisational systenmns
and forms. This term 1is too long, and for purposes of
this study they are called the "Eclectic theories"

because they incorporate properties of all earlier

theories.

1 Eclectic theories

In view of the fact that certain aspects of the classical
theories, the neo-classical theories and the contemporary
theories were confirmed to be relevant to the JEA
situation and the fact that the eclectic theories are a
mix of all these other theories, it is submitted that the

eclectic theories are also relevant to the JEA.
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THEORIES FOR FINANCING

1

Before any analysis of public finance can be undertaken,
it is necessary to first understand the theories which
influence its practice. This is important because the
theories behind financial management of private profit-
oriented institutions cannot readily be applied in
government finance. '"The public institutions must render
a public service at great cost: whether it is
"efficient" 1in terms of private profit margins or not, it

must be rendered" (Fourie 1991:6).

The theoretical base for financing in public
administration is found in both the traditional
principles which though untested have been common

knowledge for ages, and the ecconomic theories.

Traditional principles

Fourie (1991:5) advances the following five principles as

traditions or conventions because they are not written in

laws: -

Public funds are public goods

In the procurement, handling and controlling of

government funds public managers know very well that they
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are dealing with '"public money'". This is the taxpayers'
money held in trust by the government. As such, it 1is

necessary to use most of it to benefit the general

public.
The JEA lives wup to this principle. Following are two
examples in support of this statement. First, the JEA

has kept its skeletal staff when other departments in
Kwa-Zulu and NPA have continued to expand. Second, the
JEA has continued to operate in the NPA offices at the
Bourquin Building complex. Both these examples mean that
the JEA's administrative overhead costs are deliberately
kept low 1in order to channel most of the "public money"
in the "Jjoint revenue fund" to projects that benefit the

general welfare.

4iol.2 Public accountability

It is common knowledge to public managers that, in every
public institution, one official (usually the Head of
Department) is appointed as an accounting officer to be

held accountable for all financial transactions.

The Chief Executive Officer is an appointed accounting

officer for the JEA.
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Political supremacy

Every public manager knows that elected representatives
are the highest final decision-making authorities on the

imposition of taxes and the allocation of expenditure.

This principle is evident in the role of the office of
the Chief Executive Officer which 1is to implement
decisions taken at JEA meetings by the elected and
appointed executive office bearers who constitute the

JEA.

Fiscal year plan

It is also common knowledge to public managers that
expenditures must be balanced at the end of each

financial year.

The financial year for the JEA starts in April and ends
in March the following year, as is the case with Kwa-
Zulu, NPA and the Central Government. At the end of
every fiscal year, the office of the Chief Executive
Officer balances the JEA expenditure and submits it for
incorporation into the consoclidated government

expenditure that is finally tabled before Parliament.
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Government must promote economy

The question of the role of the government in promoting
economy has been debated for centuries, and it has always
been accepted that the government of the day has a
decisive role to play. In this country there are three
ways in which the present government plays this role

(Fourie 1991:7).

7 S (L | Initiator role

The government initiates economic activities by:

(a) the establishment of policy institutions such as:
economic advisory council, planning council, reserve
bank, treasury, etc., which determine national

policy in economic matters;

(b) the establishment of promotional institutions like a
development bank, business corporation, such as, the
Kwa-Zulu Finance and Investment Corporation,
agricultural marketing boards, bureaux of standards,

etc., which stimulate and regulate the economy; and

(c) the establishment of service institutions like state

departments, state commercial institutions, etc.,
which provide the necessary infrastructure through

which the country's economy grows.
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Regulator role

The role of regulating economic activities is evident 1in

the under mentioned government institutions:

(a)

(b)

(e)

4.1.5.3

As

a

the basic framework institutions, such as a

registrar of companies, a registrar of
financial institutions, the registration
of properties, rights, citizenship and

patent rights, etc.;

the regulatory institutions, such as a price

controller, a registrar of medicines, government
inspections, approval of leases and concessions,

etc., and

the reconciliatory institutions, such as industrial

councils, wage boards, rent boards, etc.

Participator role

participator the government produces goods and

provide services 1in competition with private endeavours.

It does this through:-

(a)

financial institutions such as the reserve bank,

development banks, etc.:
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(b) entrepeneurial institutions; and

(c) consumer institutions where government institutions
are large consumers of goods and services, such as,
the government garage, public works departments,

etc.

As a participator in the economy the government does also
produce goods and provide services at regional government
and local government levels. Therefore, 1t 1s not
surprising that the office of the Chief Executive Officer
is very involved with the running of the Jjeoint services
boards which effect savings through bulk service
provision, and which generate revenue through rate
charges - all in an effort to promote the economy at the

local government level in this Kwa-Zulu/Natal region.

Economic theories

Economic theories range between the communistic views on

cne hand, and the capitalistic persuasions on the other

hand - the former upholding nationalisation by which to

vest all economic decisions on the government, and the

latter wupholding privatisation and denationalisation by

which to leave economic activities entirely in the hands

of the market forces (Fourie 1991:8). The latter
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theories are important to this study because changes in
the economic environment have made economists of the
capitalistic persuasion realise and accept the need for

government involvement in economy.

It was Adam Smith, the father of modern capitalism, who
advocated that, save for 1its basic functions, the
government should not interfere with the economy (Fourie
12991:3). He listed the basic functions to be: defence
against foreign aggression, protection of life and
property, public works, roads, schools, and adjudication
(Fourie 1991:3). The realisation and acceptance of these
basic functions was re-inforced by the following two

factors:-

(a) that in the market econonmy, as in government
services, the ultimate resource allocational

objective is the attainment of maximum social

welfare; and

(b) that the market system is not always an appropriate
mechanism for resource allocation, seeing that it
has the inclination of making the rich to be richer
and the poor to be poorer - a situation which is
totally opposed to the maximum social welfare, that

the market forces should always be promoting.
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Therefore, "partial market failure in allocative efforts
leads to an acceptance of governmental allocational
intervention, despite a market-oriented culture"
(Herbert 1983:51). In this acceptance, one experiences
various approaches. Hereunder, five of these many
approaches are discussed against the JEA background.

These are: absolute/relative unanimity; political inter-

action costs of democratic voting; hypothesis of
increasing governmental activity; displacement,
inspection and concentration effects; and welfare
economics.

i Absolute and relative unanimity

This approach is advanced by a Swedish Economist - Knut
Wicksell (Herbert 1983:52). As a bottom 1line, Wicksell
regarded the political process as extremely important to
the attainment of an efficient societal allocation of
resources. He pinpoints the problem in the method used
to identify and cater for individual preferences for
gconomic goods. The most commonly used method of the
majority vote is according to Wicksell unsatisfactory.
By using this method, for example, "a minority of fifty
percent minus cone of the citizens may be obliged to help
pay for a public - type economic good with their taxes,

even though they do not desire the allocation of the
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good. Such costs to the "political losers” of a majority
voting decision are referred to as voter externality

costs (Herbert 1983:52).

To underline the grievous effect of these voter
externality costs to this country's economy, the in-
coming JEA chairman highlighted the following list of
what he termed the "central government debacles - the
education crisis, the rubicon speech, white elephants
such as MossGas, the abortive decentralisation programme,
the nuclear energy programme, the scale of military
spending...", all of which did not stem from consensus
among individuals and peoples of this country (Mdlalose
1992:6). However, serious as the voter externality costs
are, the potential voter externalities continually

decline as the percentage required to approve a political

decision increases.

To finally eliminate them Wicksell suggests the absolute
unanimity, 1in which every voter votes yes before the
motion ceould be carried. In this absolute wunanimity
solution no individual can be forced to pay for unwanted

economic goods (Herbert 1983: 52).

This is the prescribed and practised JEA approach. As
mentioned earlier in chapter 3, JEA policy decisions on

all matters including economic issues are only carried on
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consensus.

Consensus is not always easy to achieve. Realising this
hurdle, Wicksell provided an alternative - the relative
unanimity. This next best solution refers to qualified
majority voting, where a majority of, say, two thirds,
three fourths, four fifths, or five sixths are required
for the approval of a budget policy. However, such a
solution works against the well-being of some of the
voters, and it is neither prescribed for nor practised in

the JEA business.

4.2.2 Political interaction costs of democratic voting

This approach of Messrs. James M Buchanan and Gordon
Tullock provided additional input to the above Wicksell
approach (Herbert 1983:55). Like Wicksell, these two
theorists accepted in principle the need for the
involvement of a democratic political system in economic
issues. They confirmed Wicksell's findings on the voter
externality costs and concluded that these costs form
Just one component of costs. Another component 1is that

of decision-making costs.

A decision- making cost refers to the bargaining cost
required to reach an agreement. Included in these costs

are real resource costs and opportunity costs. The real
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resource costs are in terms of direct labour, material
and capital outlay. The opportunity cost considerations
include the value of time spent in bargaining (Herbert

1983:55).

With regard to the JEA the real resource costs are kept
very low. This is made possible by a number of factors.
For example, there 1is no capital outlay in view of the
fact that both NPA and Kwa-Zulu have placed at the
disposal of the JEA their facilities to use free of
charge. Items, 1like the subsistence and travelling
allowance for members of the JEA are borne by the
members' respective Departments in NPFA and Kwa-Zulu.
Direct labour and material required for the JEA meetings
come in a package form with the facilities placed at the
disposal of the JEA. Labour and material costs involved
in secretarial work are the only real resource costs

drawn from the Joint Revenue Fund.

The opportunity cost considerations are also kept at a
low ebb. This is made possible by the spacing of JEA
meetings to one meeting a month. Even at these meetings
full attendance is composed of only ten members which is
a very reasonable figure of paticipants to quickly reach
consensus. Herbert (1983:55) warns that the opportunity
costs may be expected to increase as the proportion of

the voting group required to approve a decision can
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become larger than this number.

In between these monthly meetings. standing and advisory
committees are engaged to do most of the necessary spade-
work to allow the JEA monthly meetings to dispose only of
committee recommendations and other complex business
(Dube 1991 :interview). All these organisational
arrangements help to cut down on JEA business hours, thus

maintaining the opportunity costs at a low ebb.

4.2.3 Hypothesis on increased government spending

Adolph Wagner, a famous German political economist who
lived between 1835 and 1917, presented yet another
approach (Herbert 1983:323). Even with this approach the
bottom line is that the government must be involved in
economic decision-making. He hypothesised that "a
functional cause-and-effect relationship exists between
the growth of an industrial economy and the relative

growth of its public sector" (Herbert 1983:323).

For example, around the <city of Durban an industrial
economy is steadily developing in shack towns like
Malukazi, Inanda, Richmond Farm, etc. As a testimony to
this hypothesis, the authorities of these areas where
these shack settlements are mushrooming are moving in to

provide goods and services. The JEA was one of the
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government institutions which participated in the =zoning
of the Durban Functional Area with these shack towns as
part of the area to be serviced and to be flooded with
governmental activities in wupgrading the standard of
living of the shack dwellers. This has increased the
invelvement of the public sector proportionally with the
total economic activity in these areas (Herbert

198323233 .

.4 Displacement, inspection and concentration effects

The above-mentioned effects, advanced by Allan Peacock

and Jack Wiseman, are separate and related (Herbert

1983 : 83307 The displacement effect happens after a
social crisis. Usually during the social crisis taxes
are raised to cope with the crisis situation. At the

same time there emerges a new level of tax tolerance in
people which makes them willing to support a higher level
of public expenditure. When the social crisis is over,
the new levels of tax tolerance are maintained and the
government capitalises on them when keeping the taxes at
that high level originally intended for the crisis
period. Therefore, ""a permanent public sector
displacement takes place for a portion of society's
economic resources which had been allocated previously

through the private sector" (Herbert 1983:330).
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In the JEA situation, the Jjoint services boards
demonstrate this displacement effect. At present, these
boards have a backlog of developing under-developed
villages and towns. By doing so these public sector
bodies channel the society's economic resources to where
the need is greatest when prior to their establishment
the development of towns was at the initiative of the

private sector.

The inspection effect occurs when the government expands
inte new areas of economic activity. '"Some of these new
areas may have been provided formerly by the private
sector, while others may be the result of technology
advancement which allows new goods to exist which have no
previous allocation history" (Herbert 1983 : 330). A
classical examples is in the peolitical disturbances found
in Natal and Kwa-Zulu areas which force NPA, Kwa-Zulu and

JEA to seek solutions to important problems such as

housing shortage, unemployment, etc., which previously
had been neglected. This is referred to as an inspection
effect.

The concentration effect supports Wagner's hypothesis

that governmental economic activity tends to increase
proportionally to the total economic activities as a

result of urbanisation or industrialisation.
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Welfare economics

Welfare economics 1is a theory concerned with the social
desirability of alternative economic states (Herbert
1983:331). It distinguishes various circumstances
underwhich markets can be expected to perform well from
those circumstances wunder which markets will fail to
produce results. These alternatives provide the basis
for most of the normative work in public finance, and the
office of the Chief Executive 0Officer can only ignore

them at its peril.

The 1influence of the welfare economics on the JEA is
evident in its strong preference for the free enterprise
system of economy and 1its complete opposition to the

economic system of nationalisation (Dube 1991:interview).

To conclude discussion on the theories it must be
emphasised that the whole point of theory building is to
simplify as much as possible, in order to reduce problems
in financing to their essentials. These problems are

normally experienced in both the public expenditure and

the revenue.
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THEORIES FOR STAFFING

In the specialised field of personnel administration the
concern is with the human effectiveness in the rendering
of public goods and services. There are several theories
on human effectiveness found to have a bearing on the
public institution's output. These theories are '"based at
least in part on attempts by behavioural scientists to
observe, measure, and interpret human behaviour" (Scott-

Myers 1981:1).

Progressive public institutions use these theories as
springboards for action and change. They explain human

effectiveness in an institution from various angles, such

as:-
* manager's style of leadership,

¥ authority or powerbase,

* institution's internal relationships,

% individual's psychological development, and
* motivation (Scott-Myers 1981:1).

Manager's style of leadership

From this angle, there are theories of, inter alia, Blake
and Mouton; Hall O'leary and Williams; and Likert (Scott-
Myers 1981 :3). The model advanced by these theories is

the managerial grid model presented in Figure 3.



Figure 3

MANAGERIAL GRID MODEL (Scott-Myers

1981:3)

7 | Human factor | Team |

3 | Laisefare | Task |

1 2 3 4 5 6 7 8 9
In the 1.1 management style workers are left on their own
to work as they please. In the 1.2 management style the
emphasis 1is on the human factor. The work must be
adapted to people as workers. In the 5.5 management
style a compromise 1is struck between preoductivity and
personal needs of workers. In the 2.1 management style
emphasis is on tasks even at the expense of the welfare
of workers. In 9.9 management style both productivity
and the welfare of workers are emphasised. The JEA
managerial grid will unfold as this public institution
takes over assigned and authorized powers, duties and

functions. At present it is too early to tell.
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5.1.1 Robert Blake and Jane Mouton

These two social scientists advanced the managerial grid
theory which is discussed in page 59 above (Scott-Myers
1981:3). As pointed out earlier, the human effectiveness
in an institution, according tc the managerial grid
theory, can be explained and predicted by studying and
understanding the manager's style of leading and
directing 1in terms of two co-ordinates of a grid,
numbered 1 to 9. On the ordinate the grid shows the
manager's concern for his/her work-force. On the

abscissa the grid shows the manager's concern for

production.

The ideal combination is the high concern for both people
and productivity. Therefore, wusing this theoretical
framework it is possible to identify the manager's short
comings - be these in the area of handling other people
or skills for producing goods - and expose him/her to the
required training. It 1is expected that after training

change towards the ideal will be evident.

5.1.2 Jay Hall, Vincent 0'leary and Martha Williams

These three social scientists explain and predict the

group effectiveness in terms of the public manager's

concern for decision on adequacy and his/her concern for
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commitment of employees to the decision (Scott-Myers
1981:4). A grid is also used in this theory to plot the
mix of the public manager's concern. His/her concern
with commitment is plotted on the ordinate, and, on the
abscissa, the concern with decision adequacy. Out of
this mix wvarious Kkinds of decisions, having varied
effects on the effectiveness of employee groups, can be

observed.

5.1.2.1 Majority decision

At a 5,5 mix a public manager uses majority decision-
making as a vehicle for group effectiveness. Majority
rule is traditional decision-making which often presumes
that the pursuit of high commitment is incompatible with
decision excellence requiring bargaining and compromise

(Scott-Myers 1981:3). However, if majority decision
making is wused as the only management style, the puklic
manager runs the risk of causing the marginalised
minority in the group to undermine the effectiveness of
the group. It need not be emphasised that the commitment

of every group member to a decision is vital.

5.1.2.2 Good-neighbour decision

At a 1,9 mix the public manager manages a homogeneous



62

group where the threshing out of decisions is hardly
thorough but the commitment is very high (Scott-Myers
1981:3). Using this management style of good-neighbour
decision-making at all times, can lead the group 1in the
pursuit of crude decisions which can affect 1its

effectiveness negatively.

5.1.2.3 Leader - knows - best decision

At a 9,1 mix the public manager makes decisions alone
and his work-force carries them out (Scott-Myers 1981:3).
Being the sole management style, the leader - knows -
best decision approach 1is characterised by very low
member commitment to tailor - made decisions, and this

usually leads to very low group morale.

5.1.2.4 Acquiescence - toc - a - default decisicn
At a 1,1 mix decisions are inadequate and there is very
little commitment to them (Scott-Myers 1981:3). A public
manager who thrives on this management style runs the

risk of managing an ineffective group.

5.1.2.5 1Ideal decision

At a 9,2 mix the public manager manages on the assumption

that better decisions can be reached when all resources



available in the group are pooled and utilized (Scott-
Myers 1981:3). Here the public manager thrives due to

both high commitment and best decisions.

This theory on group effectiveness helps to identify the
short comings of the public manager by the way decisions
are taken in the group. Knowing the shortfalls makes it
possible to expose the public manager to the appropriate
training or to re-organise the group structures in such a
way as to allow for change in group effectiveness to take

place.

5.1.3 Rensis Likert

Rensis Likert identified four types of manager's styles

of leadership.

First, there is the exploitive - authoritative management
with the following characteristics:
* It thrives on negative motivation, such as, fear

where threats are used to get the work done.

* Top management makes all decisions.

* Strict contreol and authority is exercised over all
workers.

* Only downward communication 1is used (Scott-Myers

1981:3).
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Second, there is the goodwill - authoritative management.

It has the following characteristics:

* The negative motivaton is coupled with reward.

* Top management makes the most decisions and middle
management makes the least decisions.

* Communication is still mainly downwards.

* Very little confidence is placed in subordinates but
good ideas of workers are sometimes used (Scott-

Myers 1981:3).

Third, there is the consultative management where:

¥ rewards serve as motivators together with limited
instances of punishment;

4 decisions on broader policy issues are vested on top
management while workers can make suggestions

pertaining to other decisions;

* both upward and downward communication is practised;
and
* a reasonable amount of confidence 1in workers is

shown by management (Scott-Myers 1981:3).

Fourth, There 1is the participative management which is

regarded by Likert as the ideal (Scott-Myers 1981:3). 1In

participative management:

* the group 1is the nucleus and for that reason group
incentives are used for motivation;

* decisions are made at all levels;
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* work control occurs at all levels;

* communication is downwards, upwards and also
horizontal; and

* there is mutual trust between management and workers

and also amongst workers (Scott-Myers 1981:4).

The =size of the Secretariat office and the manner in
which informal communication is promoted within the

office makes it conducive for participative management.

Authority or power base

According to John Pare' the source of authority or power
is a key factor in limiting or promoting human
effectiveness (Scott-Myers 1981:4). In his theory, this

social scientist identifies four power bases.

Boss power

This power 1is derived from the authority presumed to be
associated with the level or status or post 1in the
institution (Scott-Myers 1981:4). For example, the top
manager has authority over senior, middle and junior
managers, and managers in general have authority over
workers - the traditional expression of "management's

prerogative". Boss power can be abused by public
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managers and thus affect negatively the human
effectiveness in an institution. Used appropriately,

however, it can inspire workers in a positive way.

5.2.2 System power

The system power represents the networks of bureaucratic
dos and don'ts (Scott-Myers 1981:4). It is expressed
through controls imposed by management systems and
procedures. In system power the public manager has very
little influence to exert. If change is sought, it is
these networks of bureaucratic restrictions which must be

studied and reviewed.

5.2.3 Peer power

The peer power is derived from a peer group. It 1is the
influence of associates springing largely from
affiliation needs which may stress goals and needs of the
group over individual needs of members and over the goals
of the institution (Scott-Myers 1981:4). To bring about
change to human effectiveness it 1is necessary for these
goals and needs to surface and be acknowledged and

harmonised.
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5.2.4 Goal power

B

oG O |

In goal power the public manager and the institution
provide attractive and meaningful goals which offer
opportunity for simultaneocusly satisfying individual and
institutional needs (Scotts-Myers 1981:5). Therefore,
to remain attractive and meaningful to workers,

institutional goals need to be kept abreast with changes
inside and outside the institutions to remain attractive

and meaningful to workers.

This concludes the example of theories which explain and
predict on the basis of power. The following set of
theories explain and predict in terms of the

institution's internal network of relationships.

Internal network of relationships

The theories of Chris Argyris and Warren Bennis belong to

this category.

Chris Argyris

According to the theory advanced by Chris Argyris
interpersonal and technical competence, as well as
internal commitment, are key ingredients of

human

effectiveness in an institution (Scott-Myers 1981:4).
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They are fostered by "authentic relationships, high but
realistic expectations, meaningful work, freedom to act,
accountability, and goal - oriented team action™.
(Scott-Myers 1981:4). In other words, these
relationships and measures of control can be manipulated

to create a conducive climate for human effectiveness.

5 Warren Bennis

Warren Bennis uses governing systems to explain and
predict human effectiveness in a public institution.
According to his theory, bureaucracy tends to stifle
initiative "through its enmeshing network of complex,
inflexible and restrictive rules and systems." (Scott-

Myers 1981:5).

On the other hand, democracy, 1is inevitable in an
institution that |is heading for success in its
operations, because the workforce gets an opportunity to
give expression to 1individual talents in defining and
achieving synergistic institutional - personal goals "in
a climate of goal-oriented supervision and adaptive and

flexible systems" (Scott-Myers 1981:5).

This concludes examples of theories which explain and
predict human effectiveness on the basis of

relationships. The following set of theories are based
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on the individual's psychological development.

Psychological development

Examples of theories that explain and predict on the
basis of the psychological make wup of an individual are

theories of Fromm and Glasser (Scott-Myers 1981:5).

.1 Ability to cope with freedom

Erich Fromm describes man's effectiveness on the basis of
his ability to cope with freedom. If, on maturity, a
person is granted freedom, respect and responsibility
commensurate with his ability toe handle 1it, '"he can
emerge as a self-reliant, spontaneous, and responsible

individual". (Scott-Myers 1981:5).

However, a person who 1is conditioned to dependency and
who also has learned to associate security, love and
acceptance with the use of authority is unabkle toc cope
constructively with authority and autonomy. He finds
freedom after leaving home frightening and seeks
substitute apron strings by being attracted to patterns

of conformity, manipulation and even destructiveness.



70

5.4.2 Reality therapy

William Glasser is the author of the reality therapy
(Scott-Myers 1981:5). He defines human effectiveness as
a function of being able to become involved with others
in responsible relationships and through this involvement
tc learn to cope effectively with reality. According to
this theory, in a work environment which allows for the
use of individual talents and which fosters
accountability for conduct, persons tend to develop
patterns of responsible behaviour. Irresponsible social,
authority and work relationships bring about
maladjustment which is a manifestation of escape from

reality.

Unlike the traditional psychoanalytic theory, this theory
does not require the probing of the sub-conscious past to
help a person adjust to the present reality (Scott-Myers
1981:5). Instead, through responsible role relationships
that do not deprive others of need fulfillment, this
theory helps the person face reality and accept

responsibility for satisfying his needs.

This concludes examples of theories that explain and
predict human effectiveness 1in an institution on the
basis of the psychological make-up of an individual. The

following set of theories base their explanation and
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prediction on motivation.

Motivation theories

Motivation implies that a person has an inner driving
force to achieve some pre-determined goal and that
externally there is an attraction which activates the
inner driving force and result 1in a motivated action

(Andrews 1991:16).

Prevailing theories of motivation include Maslow's needs
hierarchy theory; McGregor's theory X and theory Y,
Herzberg's satisfiers and dissatisfiers theory;
McClelland's achievement theory, and Vroom's expectancy

theory.

Abram Maslow's hierarchy theory

Maslow had the view that motivation provides a will to do
or a reason to exert some effort, meaning that motivation
springs forth from individual needs, wants and drives
(Joubert et al 1991:344). According to this theory motive

resides in the satisfying of human needs.

These needs range in value from physiclogical needs to

the need for self-actualisation. See Figure 4.



In other words,they range in value from the basic primary
needs to secondary needs. In this arrangement needs at
the bottom rungs should be satisfied first before

attempts are made to satisfy those at the top rungs.

Figure 4
MASLOW'S HIERARCHY OF NEEDS (Joubert et al 1991:345)
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Save for the self-actualisation needs, which are growth
motives, all others 1in Figure 4 above are deficiency
motives (Joubert et al 1991:345). As such, they are
pursued because public officials need something. Once the
needs of specific levels are satisfied the motivation to

pursue or dwell in those levels expires and a new



motivation to satisfy needs of the next higher rungs

develops (Andrews 1991 :16).

Therefore, unsatisfied needs tend to overrule the
behaviour of workers. Satisfied needs lose their
motivational power. Consequently, opportunities should,
according to this theory, be given to workers to realise
their full potential, and care be taken not to utilise
them at saturation point. Regression as - a result of
external and internal changes is also possible according

to this theory (Andrews 1991 :17).

5.5.2 Douglas McGregor's theory X and theory Y

Douglas McGregor advanced the ¥ - Y theories (Andrews

1991:17). The basic assumptions in theory Y are that:

o an average worker likes to work;

* external contrecl and threats are not the only
mechanisms for attaining maximum production in
workers; and

* workers are bent to satisfy their higher order needs

such as attaining, acknowledgement, status, etc.

Theory Y views management as a process designed primarily

to create opportunities, release potential, remove



obstacles, encourage growth and provide guidance (Andrew
1991:17). With this perspective a public manager, would
make him/her to manage by setting goals and not sclely

by the use of authority and controls.

"According to this theory, while motivation is
predictable, the accuracy of the prediction hinges upcn
the correctness of the underlying theoretical assumption

concerning the motives of employees" (Andrews 1991:17).

The basic assumptions in theory X are that:

* worker dislikes work and will avoid it whenever he
can;
* because of this inclination, he must be forced with

threats and strict supervision to render work of a
satisfactory standard; and
* worker actually wants to be 1led and he avoids

responsibility (Andrews 1991 :17).

Theory X argues that if workers are lazy, uncreative,
unco-operative, unwilling to take responsibility and
indifferent, the cause 1is with management methods of
organising work and of motivating employees. Workers,
according to this theory, will exercise self-direction
and self-control in the achievement of the goals of the
institution, if, and to the extent, they commit

themselves to the said goals (Andrews 1991:17).
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5.5.3 Herzberg's satisfiers and dissatisfiers theory

Frederich Herzberg advanced two sets of factors that
activate workers to work, namely: hygiene factors and

motivators (Andrews 1991:17).

Hygiene factors are situated outside the worker. Examples
are salary, service benefits, conditions of service,
supervision, training, security, interpersonal relations
and status. Their absence, although they do not
necessarily motivate the worker, cause discontent in the

worker.

Motivators are situated in the work a worker has to do.
For example, workers want to receive acknowledgement of

work well done. They want to be given responsibility.

These hygiene factors and motivators are distinguishable
but cannot be separated, because when the hygiene factors
are lacking the climate needed to make the motivators

successful is also lacking (Andrews 1991:17).

5.5.4 David McClelland's achievement theory

David McClelland develops the achievement motive. He
argues that, save for only two innate motives, all other

motives are learned or acquired. The innate motives are:
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(i) to strive for pleasure; and (ii) to seek to avoid

pain (Andrews 1991:18).

Striving for pleasure is at the one end of the continuum
and seeking to avoid pain at the other end. "The
intensity and persistency of motive throughout the life
of an individual depends upon the absolute frequency with
which the pain or pleasure occurs, the generality of the
association and ease with which the satisfaction of one's
motives may be obtained, the intensity of the pain or
pleasure at the time the association is formed and the

age at which it is formed" (Andrews 1991:18).

Therefore, the most persistent motives are likely to be

acquired in early childhood.

The satisfaction derived from experiencing pleasure and
avoiding pain, has intensified the desire for achievement
in people. This "achievement motivation has been the
cause of managerial accomplishment and development to a

greater extent than any other motive" (Andrews 1991:18).

5.5.5. Victor Vroom's expectancy theory

Victor Vroom bases his theory upon the assumption that:-

* all employees have specific job expectations,

* employees expect to be rewarded, and
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* expectancy is based on
- attractiveness of the end-result,
_ valance,

connection between reward and action, and

I

- connection between effectivity and exertion.

Therefore, according to the expectancy theory, 1if a
person sees that his efforts will lead to the
accomplishment of a task and that it will lead to an
important cutcome, such as satisfying a need for status

or recognition, motivation will take place.

THEORIES FOR DETERMINING PROCEDURES

The International Labour Office (1986:34) and other
writers 1like Barnes (1980:6) and Andrews (1982:24) regard
the workstudy as a theoretical base for determining
procedures. They suggest four techniques for this theory,
namely: method study, standardising procedures, work
measurements and training of personnel. These techniques

are discussed at length in Chapter Seven.

THEORIES FOR CONTROL

An element of control 1is evident 1in all theories
discussed above. Therefore, it is not necessary to repeat

the discussion here.
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THECORY APPLICATION

That most of these theories on human effectiveness need
to be translated 1into application by any dynamic
institution, such as the JEA, is self-evident. The usual
argument by public managers that they concern themselves
with practice application which leaves little time or
energy for theorising does not hold water because
everytime these busy managers work on a

project, they reason it out first. However, for them to
apply theory 1in a scientific manner they must have

developed to a certain level of preparedness.

Awareness phase

The development to this phase emanates from tertiary
education, technical and professional training, in-
service training, attendance at management seminars and
conferences, on the job training, reading widely on the
subject of public management, and other EXposures.
Therefore, many public managers reach this first stage

long before they occupy management positions.

Stage of understanding

The understanding of the connection between a particular

management style, or stance, or technique, or model and
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management results takes place at this second stage. In
other words, it is during this phase that public managers

in general begin to apply a management theory.

8.3 Commitment level

At the above second level the intellectual conditioning
experience takes place in preparing public managers for
commitment to a management theory of the choice of the
institution they work for, or, if the choice is open,
management thecories of their own choice. This commitment
becomes evident in the library material the public
managers keep in their offices as reference sources; their
extensive reading about a particular management theory;

and their consistent attempts to apply their knowledge

gained in their work situations.

8.4 Stage of new habits
This extensive reading, this consistent application
of , and a developing interest in a particular management
theory add up to the development of new habits in public
managers. They, then, change their approach towards the
management of workers and the general handling of personnel
affairs. These changes in the behaviour of public managers
towards improved human effectiveness in an institution, are

linked with the overall strategy for a way forward.
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CHAPTER THREE

LEGISLATIVE MEASURES AND POLICY PRESCRIPTIONS

INTRODUCTION

The legislative measures and other forms of policy
prescriptions constitute policy and policy-making
(Anderson 1984 : 3). To analyse them in the JEA set-up
means being engaged 1in the exercise of JEA policy
analysis which has three basic concerns, namely:
* to explain JEA policy rather than prescribe "proper"
JEA policy:
* to vigorously search by means of social scientific
methodology for causes and conseguences of the
JEA policy; and
* to apply theories concerning public policies to
the JEA policy-making (Anderson 1984 : 7).

In general, the policy displays many facets which can be
subjected to policy analysis. However, for purposes of
this study only three policy aspects are selected for

analysis. These are:

* process of pelicy-making in as far as it led to the
establishment of the JEA:

* types of JEA peolicies; and

* JEA policy levels.

The JEA at any given time is a legal part of two separate
regional governments. Therefore prior to analysis of the
above policy aspect it 1is necessary to give a brief
review of the statutory measures that precipitated the
need for a joint authority. These statutory measures
control the daily operations of the JEA. For purposes of

this discussion only two of these statutory measures are
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reviewed, namely:-
* apartheid measures; and

* constitutional framework.

APARTHEID AS A BASE FOR JEA

The use of separation as the base for relationship
between various races and ethnic groups 1in social,
economic and political spheres dates back to 1652 which
is the year of the arrival of the first settlers in this
country (Vosloo et al 1974:3). That was long before
1948 which is the first year of the apartheid era.

However, it was only from 1948 when the National Party
came to power that the government embarked on a policy
programe which was "directed towards the systematic
disentanglement of the various non-White racial and
ethnic groups from the social, economic and political
structures of the Whites..." (Vosloo et al 1974:3).

During the Nationalist Government varicus laws were
passed by Parliament to give effect to this comprehensive
policy of apartheid. For purposes of this study the first
two Acts cited below were enacted before 1948 to confirm
that separation was the "in-thing" 1long before the
Nationalist Government, and the last two Acts cited are
some of these apartheid laws. They are:

* Land Act, 1913 (Act 27 of 1913);

* Electoral Consolidation Act, 1946 (Act 46 of 1946);
* Population Registration Act, 1950 (Act 30 of 1950);:
and

* Group Areas Act, 1966 (Act 36 of 1966).

Land Act, 1913 (Act 27 of 1913)

The Land Act, 1913 (Act 27 of 1913), as amended, set

aside land for exclusive use by specific races and ethnic
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groups (Act 27 of 1913). On the basis of this land
allocation, the Natal Province and the Kwa-Zulu self-
governing region became two separate Authorities on 30th
March 1972 (Proclamation No. R70,1972:332) .
Unfortunately this separation was not a simple
mathematical formula which could separate Blacks from
Whites in this Region E. Other Blacks lived and are still
living on Natal =soil. There are also Coloureds and

Indians who live permanently in Natal.

Eventually the government settled for the programme of
allocating 1land at two levels. There 1is the regional
level at which Natal 1land is consolidated into the self-
governing region of Kwa-Zulu. There 1is also the local
level where residential areas in each town or city are

demarcated according to race and ethnic groups.

For these pockets of land to develop systematically and
simultanecusly, they lacked a unifying mechanism. As
such, the land allocated to the Whites developed faster
and the land allocated to the other race groups,
particularly the Blacks, lagged behind. The situation
deteriorated to the extent that, of late, developed White
areas are surrounded by shack towns.

Consequently an administrative need for co-operation and
closer liaison between NPA/Kwa-Zulu and amongst local
authorities to address the shack and other common
problems is evident. This 1is where the JEA through its
Joint Services Boards becomes Jjust the right answer as
long as apartheid persists.

Electoral Consolidation Act, 1946 ( Act 46 of 1946)
Section 3 of the Electoral Consolidation Act, 1946 (Act

46 of 1946), limits the franchise to every White person

who is of, and over, 18 years, and who is not subjected



to disqualifications (Act 46 of 1946). Consequently,
until recently when Indians and Coloureds were also
authorised to vote nationally, it was only the Whites who
participated in the central and provincial decision-

making processes.

The Blacks are excluded. If they are Kwa-Zulu citizens
they participate in the Kwa-Zulu decision-making process
which has limited powers (Act 21 of 1971). There is no
provisions for Blacks who live permanently in Natal with
no citizenship affiliation to any homeland and, as such,
this category of Blacks is totally excluded from
participating even at regional political decision-making

processes.

This lack of vote on matters which directly affect the
Black people is seen at certain quarters as one of the
main causes for the country's wide-scale political
unrest. Therefore, as long as this Act is 1in place, the
JEA remains an important instrument through its Joint
Services Boards, 1in giving all the people of Natal and
Kwa-Zulu self-governing region some participation in
matters that affect them directly.

Population Registration Act, 1950 (Act 20 of 1950)

The Population Registration Act, 1950 (Act 30 of 1950),
recently repealed, provided for separate registration of
groups according to race in the Population Register (Act
30 0f 1950). The impact of this separate registration
spilled over onto other various public policies and
social activities.

For example, in the determination of the custody of
children, until recently, Section 40(b) of the Child Care
Act, 1983 (Act 74 of 1983) provided that a child shall
not be placed in or transferred to the custody of any
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person whose classification in terms of the Populaticn
Registration Act, 1950 (Act 30 of 1950) is not the same
as that of the child, except where such person is the
parent or guardian of the child (Act 74 of 1983).
Invariably, this policy provision interfered with the

natural course of social events.

It completely ruled out trans-racial foster placements,
private places of safety across racial lines, and trans-
racial adoptions which are now taking place between ,on
one hand, White families, or Indian families, or Coloured
families of goodwill and means, and, on the other hand,
Black children in need of care.

Whereas individually Kwa-Zulu and NPA could not attend
effectively to these spill-over effects of this Act, the
JEA could. It continually studied both Kwa-Zulu and NPA
policy prescriptions and legislation and finally
succeeded in bringing about uniformity in this Region E
on this regard.

Group Areas Act, 1966 (Act 36 of 1966)

The Group Areas Act, 1966 (Act 36 of 1966) consolidates
the law relating to the development of certain areas
within the framework of separate development where
ownership and occupation of land by certain race or
ethnic groups was prescribed (Act 3 of 1966).

As a result, certain towns were developed for exclusive
occupation by either Whites, or Indians, or Coloureds, or
specific Black ethnic groups. Even towns and townships
that existed before 1966 were re-designed to fall in with
the provisions of the Group Areas Act. In many cases,
such re-designations resulted to forced removals.
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When self-governing regions were introduced, this led to
the excising of Black townships that were previously part
of cities in White areas providing accommodation for city
workers. For -example, in Natal, the Madadeni township
which was previously part of Newcastle became part of the
Kwa-Zulu self-governing region. Kwa-Mashu and Umlazi in
Durban, Kwa-Makhutha in Amanzimtoti, Magabheni in
Umkomaas, Gamalakhe in Port Shepstone, Gezinsila 1in
Eshowe, Nseleni and Ngwelezana in Empangeni, and many
others were cut off from their towns and cities to be
part of the self-governing region of Kwa-Zulu mainly

because of the Group Areas Act.

Luckily, these policy changes of removing Black townships
from the White structures were not implemented to their
fullest extent in that people continued to work every day
in these towns and cities whilst living in their homes in
the self-governing region of Kwa-Zulu. Border posts were
not introduced. Nonetheless, these policy changes brought
about certain hardships. For example, they made it
increasingly difficult for employers with a social
conscience to plough back a certain percentage of their
profits for the betterment of their employees'

communities in the Kwa-Zulu townships (Dube
1991 :interview).

Save for the JEA which through its Joint Services Boards
can re-channel employers' contributions to improve the
quality of life 1in deprived communities, both NPA and
Kwa-Zulu are restrained by the Group Areas Act. In other
words, it was these inadequacies of the comprehensive
policies of apartheid which heightened the awareness in
both NPA and Kwa-Zulu that, to promote community welfare
effectively 1in Region E, it was necessary to review the
constitutional framework to bring about a new dimension
of the JEA.
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CONSTITUTIONAL FRAMEWORK.

The constitutional framework of the JEA lies 1in the
undermentioned Acts.
+ Republic of S.A. Constitution Act, 1983 (Act 110
of 12983)%
* Provincial Government Act, 1986 (Act 69 of 1986);
¥ National States Constitution Act, 1971 (Act 21 of
1971); and
* Joint Executive Authority for Kwa-Zulu and Natal
Act, 1986 (Act 80 of 1986), as amended.
The first three mentioned Acts form the foundation for
the last mentioned Act.

Republic of South Africa Constitution Act,1983
(Act 110 of 1983)

This constitutional legislation provides for Whites,
Indians and Coloureds, in respective Houses of
Parliament, to participate in political decision-making
at central and provincial levels (Act 110 of 1983). It
relegates Blacks in White areas to provincial
administrations where they do not participate in the
peclitical decision-making process nationally (Act 110 of
1983). The provinces are made the responsibility of the
General Affairs Department of Local Government and
National Housing ( Minister's inaugural speech 1987).

As a constitutional framework for the JEA this Act limits
the 1influence of this body in Natal and the self-
governing region of Kwa-Zulu to the administration of
Black Affairs and matters for General Affairs.

Provincial Government Act, 1986 (Act 62 of 1986)

This constitutional Act abolished the provincial councils
(Act 69 of 1986). This left NPA without a legislature.
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As such, NPA is simply an administrative arm of the
Central Government. Policy decisions which were
previocusly finalized at provincial level, are now

recommended for approval by the Central Government.

As a constitutional framework for the JEA this Act
extends the JEA to be a legal part of the Central
Government. For instance, where the Chief Executive
Officer of the JEA would otherwise account to the Natal

Provincial Council, now he accounts to Parliament.
National States Constitution Act,1971 (Act 21 of 1971)

In spite of the withdrawal of the provincial councils by
the 1986 Act, the Legislative Assemblies established in
terms of the National States Constitution Act 1971 (Act

21 of 1971) remain in place. This results in

unequal policy powers between NPA and Kwa-Zulu although
both are regiocnal governments. Kwa-Zulu retains its
autonomy.

As a constitutional framework for the JEA this Act makes
the JEA a part of Kwa-Zulu which accounts to the Kwa-

Zulu Legislative Assembly whereas the NPA accounts to
Parliament.

It is clear that these three abovementioned
constitutional Acts replace what was, prior to 1972, a
single regional administration in this Region E with five
decentralized administrations, namely:

¥ House of Assembly Regional Offices;

* House of Delegates Regional Offices;

# House of Representatives Regional Offices;

% NPA; and

¥ Kwa-Zulu.
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The collective impact of these Acts on the JEA activities
is such that this bedy should only influence NPA and Kwa-
Zulu. At best, it can only hope to influence the other

three own affairs regional Offices, indirectly.

Joint Executive Authority for Kwa-Zulu and Natal
Act, 1986 (Act 80 of 1986)

The objectives of this Act are stated as follows:-

" To provide for the joint and co-ordinated exercise of
powers and performance of functions by the Government of
Kwa-Zulu and the province of Natal, for the establishment
for this purpose of a joint executive authority, and for
incidental matters" (Act 80 of 1986).

This provision for the joint and co-ordinated exercise of
powers and performance of functions in Region E excludes
the own affairs matters listed in schedule 1 of the
Republic of South Africa Constitution Act, 1983 (Act 110
of 1983). Section 14 of the 1986 Act states that it is
not possible to assign any own affairs powers, duties and
functions to the JEA (Cuff 1986:30). In this regard it is
important to remember that:

* the Provincial Government is a general affairs
structure,

* the Black affairs are classified as general affairs,
and

* all provincial functions are and remain general

affairs until proclaimed own affairs and thereafter
assigned to the relevant own affairs Ministers.

Technically, therefore, in Natal the affairs of Whites,
Indians and Coloureds are not affected by this co-
ordiation of NPA and Kwa-Zulu through the JEA. However,

according to systems theory, which projects the three

)
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own affairs administrations, NPA and Kwa-Zulu as sub-
systems of the Central Government which continucusly
interact with one another, and, 1in which a change 1in one
of them results in corresponding changes 1in other sub-
systems, the JEA activities influence and are influenced

by activities of the three own affairs administrations.

The classical example of the truth in this systems theory
is evident in the amendment of Section 41 (b) of the Kwa-
Zulu Child Care Act, 1987 (Act 14 of 1987) to provide for
the custody of children in the Kwa-Zulu self-governing
region to be effected regardless of race. This was done
through the Kwa-Zulu Child Care Amendment Act, 1990 (Act
10 of 1920) and it meant that Black children in Natal
with their counter-parts in the other three race groups
were now at a disadvantage because the Child Care Act,
1983 (Act 74 of 1983) still limited custody of children
to families of similar race. In 1991 the Central
Government, through the JEA recommendations for
uniformity in NPA and Kwa-Zulu, passed the Child Care
Amendment Act, 1991 (Act 86 of 1991) which brought about
uniformity for all race groups in the care of children
(Dube 1991:interview).

Further, 1in providing for the Jjoint and co-ordinated
exercise of powers and performance of functions, it
should be born in mind that the JEA is an executive body
which must carry out Acts of Parliament, Kwa-Zulu Acts,
Natal Ordinances, Proclamations and so forth. It is not
competent to pass legislative acts and is limited to
executive functions.

Sections 2, 3, 4 and 5 provide for the drawing up of a
set of rules. The establishment of the JEA& is structured
by these rules. They are contained in Proclamation No.119
of 1987. They cover mainly issues that are listed in
Section 5 (Act 80 of 1986).
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Section 5 (2) requires that the JEA should consist of
equal numbers of representatives from NPA and Kwa-Zulu.
Hoewever, the Act is silent about representation on the
JEA committees. Inspite of this silence, the principle of
equal representation in the conducting of JEA business
should stand.

The above outlines the principle of the exercise and
performance of powers, duties and functions by a Jjoint
executive authority in which mandatory provision is made
for equal representation which requires that even
committees delegated with powers of the joint executive
authority must uphold that mandatory provision for equal
representation in the execution of committes business
(Cuff 1986:6).

It is noted from Section 5 (4) that the provision can be
made in the rules contemplated in Section 5 (3), for the
delegation of powers, duties and functions of the JEA.
According to a principle of law relating to delegation,
the acts of such a delegatee ( a commitee 1in this
situation) are deemed to be the acts of the delegator
(the JEA in this case) who 1is accordingly bound by the
completed acts of the delegatee (Cuff 1986:8).

Therefore, to empower and not at the same time provide
for equal representation as a delegatee of the JEA (the
delegator) which is required by law to provide for equal
representation is so directly 1in <conflict with the
principle of equal representation from NPA and Kwa-Zulu
cited above that it Jjustifies the argument that this
could never have been intended by the legislator. With
this argument it is logical to accept the extension of

this mandatory equal representation even to the JEA
committees.
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This Act also provides guidelines on the transfer of
powers, duties and functions to the JEA from both Kwa-
Zulu and NPA. These provisions are contained in Section
6. Here, a distinction 1is drawn between assigned and
authorised powers, duties and functions. The assignment
or authorisaticon is not issued by means cof a proclamaticn
but, rather, by the administrative act of the State
President (Cuff 1986:9).

Section 7 (5) explains this distinction of assigned and
authorised powers. Where the JEA is authorised to
g;g;;;;;_\-or perform powers, duties and functions
entrusted by law to the Administrator or a Minister of
Kwa-Zulu, the Administrator or such Minister is, as a
result of such authorisation, not divested of or exempted
from such powers, duties and functions, but may exercise
such powers, and shall perform such duties or functions
in such-circumstances as the State President may specify
in the authorisation. In the case of assignment the
Administrator or such Minister 1is not competent to
provide for the retention of assigned powers, duties and
functions by the original functionaries (Cuff 1986:13).

It is provided in the Act that these assignments and
authorisations could be withdrawn. This can be done by
the State President on the request of either the
Administrator or the Chief Minister. The State President
attends such a request of withdrawal of powers if it is
made by the functionary which will take back the powers,
duties and functions from the JEA. According to
legislation the assigned or authorised powers, duties and
functions revert to the original Authority when withdrawn
from JEA (Cuff 1986: 19).

Therefore, it 1is good administration to grant, for
example, the request of withdrawal made by the
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Administrator when, after the finalisation of the
withdrawal process, the powers, duties and functions
revert back to NPA. It will be so because it would place
the burden of exercising or performing these withdrawn
powers, duties and functicons upcn the functionary that is
well-prepared to receive them back as it made the
request.

According to this 1legislation the JEA 1is competent to
make recommendations to the Administrator or the Chief

Minister. These recommendations may i1involve such matters

as:

* amendments to any laws or provisions which have
already been transferred to the JEA for
administration, and amendments to laws or provisions
not yet transferred;

* what new laws or provisions are required in respect
of the JEA functions;

. how functions not tansferred should be administered
in the overall interest of NPA and Kwa-Zulu;

* the allocation of staff to the JEA and any other
staff matters; and

* the functions, powers or duties which should be

transferred to the JEA.

The Administrator and the Chief Minister are not
compelled by the Act toc accept the recommendations, but
due to the composition of the JEA it is unlikely that its
recommendations would be rejected.

Other powers, duties and functions of the JEA that become
evident as this Act is studied include:

* co-ordinating capacity of the JEA;

* JEA in acting as an agent; and

* JEA collaborating with another person or body

(Cuff 1986 : 12).



JEA is competent to act in a co-ordinating capacity
between NPA and Kwa-Zulu regarding any matter in which
these two Authorities have an interest. This provides a
very wide scope 1in that the interests of these two
Authorities can even g0 beyond powers, duties and
functions assigned to them respectively by the National
States Constitution Act, 1971 (Act 21 of 1971) and the
Provincial Government Act, 1986 (Act 69 of 1986).

JEA is competent to act as an agent. When acting in this
capacity, 1t would not be exercising any independent
discretion or Jjudgement, but would merely be seeing to
the practical implementation of a decision taken by Kwa-
Zulu or NPA, whatever the case may be (Cuff 1986:12).

JEA is empowered to collaborate with any person or body
in the performance of any act which the JEA is competent
to perform. This could be any person or body in the

private or public sectors.

Joint Executive Authority for Kwa-Zulu and Natal
Amendment Act, 1991 (Act 74 of 1991)

This Act complements the principal Act in a number of
areas. First, the amendment to Section 5 of the principal
Act empowers the JEA to appoint amongst its members
committees and also to both delegate or assign any of its
powers, duties and functions to any of the JEA
committees. Read with Rule 8 of Proclamation 119 of 1987
the committees referred to by this amendment are the
standing committees and the advisory committees
(Explanatory Memorandum 1990).

The advantages of appointing a standing committee are,
inter alia:

* quicker decisions are likely to be taken at
committee level:
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increased understanding on the part of some JEA
members regarding specific functional fields through
in depth involvement in committee business;

the simplification and expediency of the
administrative processes which can enable the JEA
through its standing committees to pursue its goals
more effectively, in that the committees can
continue doing JEA business between sittings of the
JEA to eliminate time lapses which can delay many
important decisions to be taken; and

the JEA itself is 1left to deal with more pressing
matters (Cuff 1986:10).

The advantages of appointing an advisory committee are,

inter alia:

¥

the introduction of experts into the decision-making
process because these committees could include
educated lay people, experts, and members of staff
in addition to the JEA members;

that the members be selected to cover a wide
geographical area;

wider public participaticon in government decision-
making takes place;

that statutory bodies, such as, the Kwa-Zulu Finance
and Investment Corporation, the Natal Sharks Board,
and others, could form an advisory committee even
though the legislation governing these bodies is not
transferred to the JEA for administration; and

that they could become the nucleus for
achieving co-ordination of first and third tier
governmental agencies, authorities and
departments 1in fields which are of concern to

the second tier government. The regicnal
government has a unique role to play in this
regard as, apart from initiatives derived from

a uniquely second tier perspective, such as,

the Natal/Kwa-Zulu Indaba, it is well placed to
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understand both national and local 1issues. The use of
advisory committees for this purpose deserves
consideration (Cuff 1986:13).

Second, the amendment of Section & to the principal Act
authorises the JEA to accept grants and donations and to
negotiate loans with the Development Bank of Southern
Africa. Read with Section 9, it states that money
accruing to the JEA by way of these grants, donations,
loans or from any source should also be paid into the
joint revenue fund of the JEA. This provision increases
the financial muscle of the JEA in order for the JEA to
back up its projects in an effective way (Explanatory

Memorandum 1990).

Third, the amendment of Section 7 to the principal Act
makes further provisions for the transfer of powers,
duties and functions to the JEA. In this further
provision the State President is empowered to assign to
the JEA administration of any law which he has already
assigned to the Administrator of Natal in terms of
Section 15 (1) of the Provincial Government Act, 1986
(Act 69 of 1986), or to authorise the Jjoint exercise of
the law concerned to the Kwa-Zulu self-governing region
and the Province of Natal (Explanatory Memorandum 1220).

Fourth, the amendment of Section 8 to the principal Act
further regulates the performance of the work incidental
tc the functions of the JEA. According to the principal
Act this work should be performed by the employees of a
statutory body placed at the disposal of the JEA. The
statutory body itself is not permitted to perform JEA
work because it should be performed by Kwa-Zulu and NPA.
This amendment authorises the statutory body as well as
any of its employees to perform work incidental to the
functions of the JEA. In addition, this amendment
provides for the JEA to delegate any of its
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powers, duties and functions to its Chief Executlve
Officer, officers or employees of Kwa-Zulu, officers or
employees of NPA, or officers or employees of a statutory
body.

Fifth, the amendment of Section 10 to the principal Act
refers to a technical matter and 1is consequential upon
the amendment of the short title of the Exchequer and
Audit Act, 1975 (Act 66 of 1975) to the Lxchequer Act,

1975 (Explanatory Memorandum 1990).

Finally, another technical amendment ratifies the offical
designation of the Minister. In the principal Act he
appears as the Minister of Constitutional Development and
Planning. That Department 1s now Local Government and
National Housing.

POLICY-MAKING PROCESS LEADING TO THE JEA CONCEPT

The process of policy~making 1ncludes the following
stages, namely: 1dentification of goal or problem,
authorisation to develop proposed courses of actions,
adoption of courses of action and public statement of
intentions, Implementation, and evaluation of policy and
policy impact (Hanekom 1987 :52). These five stages can

be represented as in figure 5 below.
Figure 5

MODEL FOR THE POLICY-MAKING PROCLESS (Hanekom 1987:52)

Adoption of
Au.thorisa- course of -
Identification | — tion to —» | actionand | _, _, | Evaluation
of goal or develop public Implementa- of pollc;y
problem - proposed « | statement | _ tion - and policy
courses of of- impacts
action intentions
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With about six years in operation the JEA is still in the
middle of the policy-making process. It went through the
first, second and third stages. This study caught up with
it at the fourth stage. The last stage of evaluation and

impact is still way ahead.

Identification of gcal or problem

The identification of goal or problem is first evident in
the 1982 Buthelezi Commission as it advanced four stages
for the process of establishing a regional government for
the Region E (Leisergang 1991). The first stage was
concerned with close consultation between the executive
and legislative bodies. namely the Kwa-Zulu Cabinet and
the Natal Executive Committee as well as the Kwa-Zulu
Legislative Assembly and the Natal Provincial Council.
This close consultation was limited to the executive
bodies when, after 1986, the Natal Provincial Council was
abolished.

The second step was designed to entail the establishment
of a single executive consisting of representatives of
the Kwa-Zulu Cabinet and the Natal Executive Committee,
or, alternatively, an amalgamation of the two executives
into a single executive responsible to both the Kwa-Zulu
Legislative Assembly and the Natal Provincial Council.
The Buthelezi Commission provided that at this stage
elected representatives from the Indian and Coloured
minority groups would be included in the Jjoint executive

authority (Leisergang 1991).

The third step was designed to be the transition to a
common multi-cultural executive and legislature for part
of the Region E (Leisergang 1991). As suggested in the
Lombard plan, the Durban Metropolitan Area was the most
appropriate for this transition. The fourth and final
step would be to bring the entire area of Region E under

a single regional government. Already it should be clear
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that these stages are a process in their own right

(Leisergang 1991).

The identification of goal or problem is further evident
in the research into the medium tc long term futures for
Region E which was wundertaken by the Regional Planning
Commission of NPA (Cuff 1986:1). This research project
resulted into three workshops that were held in 1984 and
were organised by the Regional Planning Commission.
Members of the Natal Executive Committee, the Kwa-Zulu
Cabinet and public officials from both Authorities
participated in these workshops. The end-result of the
research and workshops was the Ulundi Accord signed by
both Kwa-Zulu and NPA (Cuff 1986:1).

This concluded the first phase of the policy-making
process in respect of the JEA concept. With +the Ulundi
Accord in place, both Kwa-Zulu and NPA were ready toc move
to the second phase of the process of policy-making,
namely: the authorisation to develop proposed courses of

actions.

Authorisation to develop proposed courses of actions

At this stage policymakers, assisted by public officials
develop courses of action. In NPA and Kwa-Zulu, the
Natal's Executive Committee and the Kwa-Zulu Cabinet
respectively formed proper structures authorised to
develop courses of action. They achieved this finally
when structures for co-operation were set up. These
structures are represented in figure 6 on page 99. The

explanation given for each structure is a summary of this
autheorisation.
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Figure 6

DIAGRAMMAT IC REPRESENTATION OF LIAISON BETWEEN NPA/KWA-ZULU- -
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The following paragraphs give more information about the

structure and functions found at these levels.

4.2.1 Chief Minister/Administrator level

As indicated by the dots in the diagrammatic
representation in Figure 6 this was a loose level. It
did not have any terms of reference for conducting
business and 1t was not expected to hold regular

meetings.

In that loose fashion the Chief Minister and the
Administrator were a type of "court of appeal" shculd the
members of the Kwa-Zulu/Natal Strategic Policy Group fail
to reach consensus on any matter (Cuff 1986: 5).

4.2.2 Kwa-Zulu/Natal Strategic Policy Group Level

As the name signifies, this is where Jjoint policy-making
took place. As such, this level was structured with its
own terms of reference, membership and other structures.

{a) Terms of reference

The following were the terms of reference for this

level:-

* To provide a forum at which representatives of Kwa-
Zulu and Natal can discuss matters of common concern
at a strategic level.

* To provide directives to the Kwa-Zulu/Natal Work
Group.

* To receive and consider recommendations from the
Kwa-Zulu/Natal Work Group.

* To implement the recommendations which will ensure

the harmonious, viable and co-ordinated progress of
Kwa-Zulu/Natal (Cuff 1986: 5).
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(b) Membership

With the exception of the Chief Minister and the
Administrator all the Ministers of the Kwa-Zulu Cabinet
and all the members of the Natal Provincial Executive
Committee were members of the Kwa-Zulu/Natal Strategic
Policy Group (Cuff 1986: 5).

(c) Office bearers

The office Dbearers were limited to chairman and
secretaries. The chairmen were elected in each camp and
the chairmanship alternated at every meeting. The
Secretary for the Kwa-Zulu Department of Economic Affairs
together with the Town and Regional Planner for the Natal
Town and Regional FPFlanning Commission were the joint
secretaries of this group (Cuff 1986: 5).

(d) Proceedings

By mutual agreement the decisions taken by the Kwa-
Zulu/Natal Strategic Policy Group were binding on both
Authorities subject to the concurrence of both the Chief
Minister and the Administrator. These decisions were
taken on a consensus basis (Cuff 1986: 6).

(e) Meetings
The first meeting of the Kwa-Zulu/Natal Strategic Policy

Group was on 14 August 1985, Thereafter regular meetings
took place every two months (Cuff 1986: 6).
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4.2.3 Kwa-Zulu/Natal Work Group level

The structure for this 1level, which includes, the terms
of reference, membership and other features had to be
approved by both Administrations separately. The Natal's
Executive Committee approved it on 5 February 1985 and
the Kwa-Zulu Cabinet on 5 March 1985 (Cuff 1986: 6).

{a) Terms of reference

Following were the terms of reference within which the

Kwa-Zulu/Natal Work Group conducted its business:

* Te draw up proposals regarding the terms of
reference and character of the Kwa-Zulu/Natal
Strategic Policy Group for submission to the Kwa-
Zulu Cabinet and the Natal Executive Committee.

* Tec advise the Kwa-Zulu/Natal Strategic Policy Group
cn practical proposals regarding co-operation
between the NPA and Kwa-Zulu.

* To advise the Kwa-Zulu/Natal Strategic Policy Group
on effective means of alleviating the major soccioc -
economic and environmental problems facing the
region with special reference to the problem of
unemployment in Region E.

* To monitor the implementation of those measures and
proposals accepted by the Kwa-Zulu/Natal Strategic
Policy Group and the respective executive bodies.
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* To deal with any matter referred by the Kwa-
Zulu/Natal Strategic Policy Group (Cuff 1986: 6).

(b) Membership

All Secretaries of the Kwa-Zulu departments, the Deputy
Provincial Secretary, the Executive Directors of Hospital
Services, Roads and Community Services and the Director
of the Natal Parks Board were members of the Kwa-
Zulu/Natal Work Group (Cuff 1986: 7).

(c) Office bearers

Offices were limited to chairmen and secretary. The
chairmanship alternated between the Deputy Provincial
Secretary and the Secretary for Economic Affairs in Kwa-
Zalu. The Secretary for the Kwa-Zulu/Natal Work Group
was Mr J.B. McCormack in the Town and Regional Planning
Office of Natal Provincial Administration. The two
chairmen and the secretary formed the Executive Committee
of the Kwa-Zulu/Natal Work Group (Cuff 1986: 7).

(d) Meetings
The first meeting of the Kwa-Zulu/Natal Work Group was on

3 May 1985, Regular meetings, thereafter, took place
every two months (Cuff 1986: 7).
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4.2.4 FKwa-Zulu/Natal Inter-Departmental Liaison Committee

level

These are levels 1V and V in the diagrammatic
representation on page 99. These liaison committees are
sub-committees of the Kwa-Zulu/Natal Work Group. They
were established to promote liaison between Kwa-Zulu
Government and Natal Provincial Administration in the

following services:-

* Roads

* Health

¥ Welfare

* Planning

* Environmental Conservation

* Leocal Government

* Computers

* Libraries

*  Museums

* Personnel

* Finance

¥ QOrganisation and Work Study

* Law Administration (Traffic Control, etc.)
* Anti - Shark Measures (Cuff 1986: 8)

These liaison committees were properly structured with

terms of reference, membership and other features.

(a) Terms of reference

In each case committees were asked to find avenues for

co-operation in terms of the following headings:-



(i) alignment of policies,

(ii) co-ordination of work programmes,

(iii) sharing of information, knowledge, etc.

(iv) sharing of facilities and co-ordinating in the
purchase of new facilities,

(v) establishment of joint projects,

(vi) staff secondment,

(vii) ad-hoc advice and problem solving,

(viii) staff training and

(ix) co-ordination of legislation (Cuff 1986: 8).

{b) Membership

Senior public officials from both Administrations in the
respective fields were members of these liaison
committees (Cuff 1986: 9).

(c) Functions

These liaison committees investigated particular matters
for the Kwa-Zulu/Natal Work Group and provided concise
progress reports with recommendations to the Kwa-
Zulu/Natal Work Group for its regular two-monthly
meetings. These reports from the liaison committees were
incorporated into a consclidated report from the Kwa-
Zulu/Natal Work Group which was presented to the Kwa-
Zulu/Natal Strategic Policy Group at its regular two
monthly meetings (Cuff 1986: 9).
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Adoption of courses of action and public statement of

intent

The third stage involves the adoption of courses of
action and a public statement of intent by the policy-
maker. Here the policy-maker included the Chief Minister
as spokesman for Kwa-Zulu, the Administrator as spokesman
for Natal, the Minister of Local Government and National
Housing, and the State FPresident. At this stage the
Chief Minister and the Administrator joined forces and
approached the Central Government to request a Jjeoint
executive authority for Kwa-Zulu and Natal (Cuff 1986:
10). The response of the Central Government reflects its
public statement of intent.

In his inaugural speech of the JEA, the Minister of Local
Government and National Housing accepted the basic
approach of the Natal and Kwa-Zulu Indaba. He confirmed
the acceptance by the Central Government of the
interwoveness of the interests of Kwa-Zulu and Natal. He
even suggested that should the re-introduction of a
provincial legislature suit into the unfolding patterns
of constitutional development, the Government would give
careful thought to the provision of a single legislature
for Kwa-Zulu and Natal at a regional government level.
He concluded by committing himself and the Central
Government to commence talks with the Kwa-Zulu
Government, Natal Executive Committee, and leaders of all
political parties in Natal about possible further
constitutional development in Kwa-Zulu and Natal
(Minister's Inaugural speech, 1987).
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These and other public statements of intent saw the
process of policy-making through to the next phase - that
of implementation. This study covers first five years
of the JEA in this implementation phase. Invariably, the
first five years of any implementation process cannot
expect to have covered much ground in grappling with the
administrative challenges. At best, this would be a

pericd for preparatory groundwork.

Therefore, the implementation and the evaluaticon of the
JEA which are the two remaining policy-making process
phases, are not presented as separate items 1ike the
first three phases already discussed. Instead, whatever
has been implemented during this short space of time,
will wunfold as types of public policies and remaining
generic administrative processes as applied to the JEA in
the chapters that follow.

5. TYPES OF POLICIES AND JEA CONCEPT

Public policies have two very important characteristics.
First, they form a social practice. As such, they are as
dynamic as the social behaviour, and they are not
isoclated events (Jones 1983: 53« For instance, the
Joint Executive Authority for Kwa-Zulu and Natal Act,
1986 (Act 80 of 1986) may appear to be an isolated event.
However, in reality it is a consequence of several
constitutional Acts that were mentioned at the
introduction of this study. Its dynamism has led to the
passing by Parliament of the Joint Executive Authority

for Kwa-Zulu and Natal Amendment Act, 1991 (Act 74 of
1991).
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Second, public policy arises from a need either to
reconcile conflicting demands or to initiate collective
action by groups with the same objective (Anderson 1984:
51). For example, in Natal and Kwa-Zulu, the need for
collective action by Kwa-Zulu and NPA was realised long
before the launching of the JEA in 1986. The Ulundi
Accord referred to earlier bears testimony to this need

for collective action by these two Administrations.

Whether these public policies are a social practice,
whether they reconcile conflicting demands', or whether
they initiate collective action they are a program ot
action for the =sclution cr management of political
disputes (Anderson 1984: 79). Usually these political
disputes cover a very wide spectrum of problems ranging
from financial and material problems to even ethical
guestions (Joubert et al 1991: 15 - 1b6). It is;
therefore, primarily because of this very wide variety of
problems addressed by public policies that 1in peclicy
analysis social scientists use more than one approach to
understand the nature of public policy. In this exercise
two approaches are studied and are referred to by the
names of the social scientists who support them.

The first approcach is advanced by practitioners of public
administration in the South African scene. These
practitioners are: Joubert who represents the Institute
for Training; Malan who represents the Department of
Water Affairs:; Benade who represents the Department of
Interior; De Beer who represents the House of Assembly;
and Morkel who represents the Department of Finance
(Joubert et al 1991: 1) For purposes of this study this
approach is entitled: the Joubert et al approach.
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The second approach 1is derived from the scope of
participation in policy-making. This scope may be
narrow, medium size or fairly large (Anderson 1984: 39) .
Emette Redford 1is a supporter of this approach to the
study of the types of public policy. For purposes of
this analysis, the second approach is termed the Redford

approach.

Joubert et al approach

Joubert and others distinguish five types of public
policy. These are: the prescriptive types; the
distributive types; the re-distributive types; the
capitalising types; and the ethical types (Joubert et al
1991 15 = 16). In paragraphs that follow the JEA
policies are related to these categories toc establish

where they belong.

1 Prescriptive types

Prescriptive policies prescribe how members of the
community should act (Joubert et al 1991: 15). In that
way they are backed by the force of law. The classical
example of a prescriptive policy 1is the Criminal Law.
This law places emphasis on "thou =shall" or "thou shall

not'" which, 1f broken, is a criminal offence punishable
by law.
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One can argue that all Acts of Parliament are
prescriptive policies. The Joint Executive Authority for
Kwa-Zulu and Natal Act, 1986 (Act 80 of 1986), as
amended, is an Act of Parliament. Therefore, it is also
prescriptive. It has prescribed structures, functicns
and powers of the JEA, and how through assignment and
authorisation these powers, duties and functions should
be taken away from their functionaries 1in Kwa-Zulu and
NPA.

~

.2 Distributive types

There are those policies which allocate goods and
services to specific groups in the community (Joubert et
al 1991: L6 - Examples of such policies are the
National Welfare Act, 1978 (Act 100 of 1978) (in Natal)
and the Kwa-Zulu Naticnal Welfare Act, 1986 (Act 2 of
1986) (in Kwa-Zulu) and other Welfare programmes and
Health services in this Natal/Kwa-Zulu area.

The JEA legislation is not necessarily distributive in
character, but, the potential does exist when, through
assignment or authorisation of any of the Kwa-Zulu or
Republican distributive policies, the JEA 1is allocated
those functions. At the time of writing this
dissertation, the JEA is in the process of taking over
the health function from Kwa-Zulu and Natal
Administrations and once the take-over is finalized the

JEA policies will be distributive in regard to health
matters.
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5.1.3 Re-distributive types
Re-distribution policies address socio-economic
imbalances (Joubert et al 1991: i6). In the tax system
public policies are such that the groups with high income
are taxed more heavily than groups with low income and
tax proceeds are used in the upliftment of low 1income
groups by way of welfare programmes and state subsidies.
Therefore, tax policies are classical examples of re-

distributive types.

JEA legislation that leans towards re-distributive
policies is the Kwa-Zulu and Natal Joint Services Act,
1990 (Act 84 of 1990). Section 16(7) of this Act
provides that in determining the priorities in
connection with the wutilisation of funds the Regional
Services Board shall give preference to the
establishment, improvement and maintenance of
infrastructural facilities in areas where such needs are
paramount (Act 84 of 1990). With this provision o©ne
expects that money to pass from affluent councils to
develop towns and rural areas of other councils. That is
re-distributive policy.

5.1.4 Capitalising types
Capitalising policies attempt to raise the production
capacity of specific groups or institutions by means of
tax exemptions, tax rebates, and, possibly, credit
subsidisation (Joubert et al 1991: LB)s One does find
traces of capitalising policies in the Kwa-Zulu and Natal
Joint Services Act, 1990 (Act 84 of 1990). Section
16(2)(d) of this Act empowers the Republican Minister of
Finance to exempt any employer or person from the
regional services levy or the regional establishment 1in
relation toc any enterprise (Act 84 of 1990). The
application of this provision can be used as an incentive

to stimulate industry and Job opportunities in rural
areas.
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5.1.5 Ethical types

5.

2

These are policies which deal with ethical matters such
as equal wages and equal training opportunities (Joubert
et al 1991: 16). Such ethical matters are found in the
JEA legislation. For example, Section 5(2)(k) of the
Kwa-Zulu and Natal Joint Services Act, 1990 (Act 84 of
1990) has a provision that in the event of the transfer
of an employee to the employment of the Regional Services
Board, such employee shall be employed on such matters
and enjoy such rights and privileges as are not less
favourable than those applicable to him at the time of
such transfer (Act 84 of 1990).

From the above analysis, it 1is clear that the JEA
policies have a mixture of all five qualities discussed.
They cannot be placed in any one category of public
pclicies as advanced by Joubert and his colleagues.

Redford approach

Emette Redford as cited by Anderson (1984: 39) uses the

scope of participation as the basis to distinguish three
types of public policies. These are:

¥ micropelitics;
*  sub-systems policies; and

* macropelitics.
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Micropolitics

In micropolitics the emphasis is on policy decisions that
are meant for one or more governmental programmes, where
the scope of participation is relatively limited
(Anderson 1984: 39) For example, the JEA is perceived
to be a mechanism to bring about uniformity in Kwa-Zulu
and NPA delivery of services, co-cperation between these
two Administrations, and uniform standards in the guality
of services from both Authorities. With that bottom
line, welfare programmes in these Administrations can be

taken as an example of micropolitics.

The classical example is around policy decisions of the
Joint Services Beoards and their committees. These policy
decisions cut across the political boundaries of Natal
and Kwa-Zulu self-governing region. They provide for a
variety of regional services. They impose rights and
obligations to individuals, groups and communities 1in
this larger Region E.

Policy decisions by th Joint Services Boards are
apolitical in character and by their nature are

distributive. Expanding on this distributive quality of
micropolitics, Anderson (1984; 39) states that they
appear to affect only those immediately concerned. They

are made on the basis of mutual non-interference, with
each seeking benefits (or subsidies) for himself and not
opposing or interfering with the efforts of others to do
likewise.
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That is precisely how representatives of various towns
and cities in the Joint Services Boards behave. Be that
as it may, the infrastructural services and facilities
voluminous as they may appear to be, flourish on a narrow
scope of participation in policy-making. As such, they

thrive on micropolitics.

5.2.2 Sub-system policies

In the JEA the sub-systems policies involve patterns of
stable relationships between different sub-systems in the
Kwa-Zulu Government and their counterparts in the Natal
Provincial Administration. The scope of participation
here is larger than 1in micropolitics. For purposes of

this analysis three sub-systems are evident in the JEA.

(a) Chief Minister/Administrator sub-system

This sub-system provides the highest authority seat to
the JEA system (Memorandum on JEA system 1990: 4). It
appoints members to serve in the JEA sub-system. Rule
3(1) of the Proclamation 119 of 1987 provides that five
members shall be appointed by the Administrator from the
Natal Executive Committee to be members of the JEA. It
further provides that the other five members of the JEA
shall be designated and appointed from the Kwa-Zulu
Cabinet by the Chief Minister (Proclamation 119 of 1987).



Although this sub-system is the highest seat of the JEA,
Section 1 of the Joint Executive Authority for Kwa-Zulu
and Natal Act, 1986 (Act 80 of 1986), defines both the
"Administrator" and the "Chief Minister" in such a manner
that they are required to act "in consultation" with the
other members of the Natal Executive Committee and the
Ministers in the Kwa-Zulu Cabinet, respectively. The
phrase "in consultation" is important in outlining
relationships within the JEA system. In other contexts
in the past it has been the subject of a number of
judgements and legal opinions (Cuff 1986: 1).

However, for all practical purposes, this phrase "in
consultation" is used in contradistinction to the phrase
"after consultation'. Where the relevant action is
required toc be taken "in consultation'", the legislature
is taken to have 1intended that the person authorised or
required to act does so together with the other person(s)
with whom he is required to consult. Where the relevant
action is required to be taken " after consultation'", the
legislature 1is taken to have intended that the person
authorised or required to act deoces so in the exercise of
his own discretion but after a prerequisite consultation

with the other person(s) with whom he 1is required to
consult (Cuff 1986: 1).
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With "in consultation" he carries out a joint decision.
He is bound to carry out that group decisicn even though
perscnally he 1is against it. This 1is the relationship
between the Administrator with the members of the Natal
Executive Committee on one hand, and between the Chief
Minister and Kwa-Zulu Cabinet on the other hand.
Therefore, this sub-system is only in a position to make
sub-system policies stemming from their executive bodies
of both Authorities. With "after consultation" both the
Administrator and the Chief Minister would only be
advised by other consultants and act individually or
Jointly on their own as a sub-system. However, the
latter is not the position.

This phrase "in-consultation" appears again in Section
2(1) and 3(1) where the Minister of Local Government and
National Housing is required to draw up "in consultation
with the Administrator and the Chief Minister" proposals
in the form of rules and amendments toc such rules (Act 80
of 1986). There can be very little doubt that the
legislature outlined here relationships of the nature
that there should always be an accord amongst the
Administrator, the Chief Minister, and the Minister of
Local Government and National Housing in regard to the
contemplated rules.

This sub-system must also make recommendations to the
State President. Section 2(1) of this Act states that

the State President may on written recommendation of the
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Administrator and the Chief Minister, request the
Minister of Local Government and National Housing to draw
up, in consultation with the Administrator and the Chief
Minister, and submit to him, proposals in the form of a
set of rules (Act 80 of 1986). Section 4 of this Act
endorses this prerequisite recommendation by insisting
that it is only at the written request of either the
Administrator or the Chief Minister or both the
Administrator and the Chief Minister that the State
President is empowered to repeal any proclamation which
published rules regulating the JEA activity (Act 80 of
1986).

While it is generally accepted that the power to perform
any act necessarily includes 1in it the power to nullify
that act, the relationships 1laid out by Section 4 above
make it very clear that the legislature intended that the
State President should not on his own accord have powers
to withdraw any proclamation issued under Section 2. In
other words, the State President is denied the power to
nullify the act he is empowered to perform, which is an

exception to the general rule enunciated above (Cuff
1986: 6).

This sub-system is alsc authorised by Section 6(1)(b) to
dispose of recommendations made to it by the JEA (Act 80
of 1986). Rule 10(2) of Proclamation 119 of 1987 is more
specific about what matters can be referred by the JEA
sub-system to this sub-system.
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These are resolutions which cannot be adopted by the JEA
pbecause of dissent (proclamation 119 of 1987). These JEA
sub-system policies are referred toc the Administrator and
the Chief Minister for determination jointly by agreement
(Proclamation 1192 of 1987. It is interesting to observe
that in terms of the definitions discussed earlier,
working on the agreement required of this sub-system will
still involve members of the JEA at their respective
executive bodies. Therefore, the referred sub-system
policies dealt with by this level in actual fact are the
product of the Kwa-Zulu Cabinet and members of the Natal

Executive Committee.

This augurs very well for other possible areas where the
JEA sub-system may find it necessary to refer certain
matters to this sub-system. These could be matters which
fall outside the powers, duties and functions of the JEA
at the time such a recommendation is made. There can be
no likelihood that, where there i1s consensus, and where a
power, duty or functiocn of the Administrator or a
Minister of Kwa-Zulu has, as a matter of fact, already
been transferred to the JEA by way of assignment or
authorisation, the JEA can still find it necessary to
make recommendations to the Administrator or a Minister
of Kwa-Zulu in regard to matters which fall within the
scope of powers, duties and functions already transferred
to the JEA and, therefore, capable of being exercised or
performed by it (Cuff 1986: 14). In fact, during most
of this preparatory ground work period of five years, the
JEA has referred matters because none of the powers,
duties and functions of the functionaries of the two
Authorities were transferred by assignment or
authorisation to the JEA.
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Section 11 of the Act requires this sub-system to account
annually to the public through the legislature for the
activities of the JEA. Section 11(2)(a) <calls upon the
Chief Minister to cause the report on the activities of
the JEA to be tabled in the Kwa-Zulu Legislative
Assembly. Section 11(2)(b) requires the Administrator to
transmit this report to the Minister of Local Government
and Naticnal Housing who, 1in turn, shall table it in
Parliament (Act 80 of 1986). Therefore, the principle of

public accountability is vested in this sub-systen.
(b) JEA sub-system

Section 5(1) provides for the establishment of the Joint
Executive Authority to administer the provisions of the
proclamation (Act 80 of 1986). Sub-secticn (2) 1is of
cardinal importance to both the province of Natal and the
Government of Kwa-Zulu in that it provides for the
representation of these two Administrations in such a
manner that they have equal representation in the JEA
(Act 80 of 1986). Rule 3(1) of Proclamation 119 of 1987
fixes this representation to 5 members from each side
(Proclamation 119 of 1987).

It is easy to argue that this representation necessarily
contemplates equal numbers of the respective
representatives on the JEA. However, the equality in

numbers is meaningless if it not accompanied by equality
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in the voting strength (Cuff 1986: 6). Therefore, it is
submitted here that without any evidence to the contrary,
by this Section (5)(2) the legislature intended that
there should always be equality in the voting strength
between the two participants in the JEA sub-system (Act
80 of 1986). Section 5(3) requires provision to be made
in the proclamation that contains rules to clarify
relationships in certain areas within this sub-system
(Act 80 of 1986). For example, it requires the
proclamation to state the seat of the JEA. In terms of
Rule 2(2) of Proclamation 119 of 1987 the headquarters of
the JEA is in Durban (Proclamation 119 of 1987).

This section requires the specifications of the
gqualification of members of the JEA (Act 80 of 1986).
Rule 3(1), (2) and (3) prescribes that members of the JEA
should be in the ranks of the members of the Executive
Committee of the Province of Natal and the Ministers or
Deputy Ministers of KwaZulu Government (Proclamation 119
of 1987). Both the Chief Minister and the Administrator
are excluded from qualifying for membership (Act 80 of
1986).

Further, this secticn requires clarification on the
period of office of members (Act 80 of 1986). Rule 4(1)
responds by fixing the term of office to 5 years

{Proclamation 119 of 1987). Another area of
relationships in the JEA sub-system is that of the re-
appointment of members. Rule 4(3) prescribes that

members should be eligible for re-appointment when their
term expires (Proclamation 119 of 1987).
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The election and appointment of the chairman, vice-
chairman and the acting chairman 1is another area of
relationships. Rule 5 (1) addresses the election of the
chairman and the vice-chairman in that it is to be done
at an ordinary meeting and that after every five years
the chairmanship alternates between Kwa-Zulu and NPA
representatives (Proclamation 119 of 1987).

In the real situation the arrangement is that at the time
a representative of Kwa-Zulu is chairman, the
representative of NPA 1is vice-chairman or vice versa
(Guidelines and Checklists 1986).

Rule 5 (4)(b) and (c) attend to the appointment of an
acting chairman by resolution at any time after the
occurrence of a vacancy (Proclamation 119 of 1987). With
regard to meetings, Rule & provides for the holding of
three types of meetings, namely: ordinary, special, and
emergency meetings. Rule 7 addresses the issue of the
quorum that, present at these meetings there should be at
least three members from each camp (Proclamation 119 of
1987 ).

Rule 10 caters for relationships at play fn adopting

resolutions. These resolutions are a means for
performing the business at hand. For all intents and
purposes they are the JEA sub-system pelicies.

Resolutions are formulated by the chairman and after
debate by members present at such meetings, they should

be carried with consensus (Proclamation 119 of 1987).
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(c) JEA committee sub-system

As early as 1985, committees were already playing an
important part in the liaison and co-operation functions
between Kwa-Zulu and NPA. For example, there was the
Kwa-Zulu/Natal Work Group mentioned earlier which was a
committee that made round table discussions possible
amongst Heads of Departments of both Kwa-Zulu and NPA on
matters of common interest. There was also the Kwa-
Zulu/Natal Inter-departmental Liaison Committees and ad-
hoc committees which brought sister departments from both

Administrations to handle matters of common ground.

Therefore, even though the Joint Executive Authority of
Kwa-Zulu and Natal Act, 1986 (Act 80 of 1986) could not
go as far as providing for the JEA committees sub-system
three things happened. First, the Proclamation 119 of
1987 in Rule 8 provided for two types of committees.
These are the occasional and standing committees, and the
advisory committees (Proclamation 112 of 13987). Second,
the Joint Executive Authority for Kwa-Zulu and Natal
Amendment Act, 1991 (Act 74 of 1991) made a provision for
the appointment of JEA committees (Act 74 of 1991).
Third, the Inter-departmental Liaison Committees
continued to function by feeding information into the JEA
sub-system and implementing JEA decisions (Guidelines and
Checklists 1986).
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5.2.3 Macropolitics

At the macropolitics level, the policy-makers for the JEA
function include party political leaders, the State
President, the Cabinet, the Kwa-Zulu Cabinet, the
Executive <Committee of the Province of Natal, interest
groups, public officials, the media and the JEA
structures. In other words, at this level the range of

participants in the JEA policy-making is quite broad.

Therefore, as a process or content form, the Joint
Executive Authority for Kwa-Zulu and Natal Act, 1986 (Act
80 of 1986) as amended by the Joint Executive Authority
for Kwa-Zulu and Natal Amendment Act, 1921 (Act 74 of
1991), or the Kwa-Zulu and Natal Joint Services Act, 1990
(Act 84 of 19920), or the Proclamation 119 of 1987, and
other such policy documents for the JEA functions, has
been through a mill where most of the abovementioned
bodies have made a contribution, aven If that
contribution was Just exerting influence. In other
words, these policy documents are final products of

macropolitical decisions.

This macropolitical character of the JEA was once
mentioned 1n discussions at a seminar hosted by the
Institute of Natural Resources held on 18 April 1991.
The Chief Executive Officer of the JEA presented the JEA
as part of a process which began with negotiations
between NPA and Kwa-Zulu Cabinet which resulted in the
Ulundi Accord mentioned earlier (Leisergang 1991).
According to the Chief Executive Officer the Ulundi
Accord provided three steps for co-operation and finally

merging of Natal and Kwa-Zulu self-governing regions.
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First, the Kwa-Zulu/Natal Strategic Policy Group was
formed. The JEA is the second phase. The third phase
that was initiated through the Natal/Kwa-Zulu Indaba did
not go any further because of opposition from the
government (Leisergang 1991).

This wide participation in regional policy-making was
confirmed in the Opening Address of the Fourth Session of
the Fifth Kwa-Zulu Legislative Assembly by Mr J.E. de
Villiers, Minister of Regional and Land Affairs who said
that the government finds the recommendations of the
Buthelezi Commission and the models of regional
government advanced by the Kwa-Zulu/Natal Indaba useful
for a future constitution for this country (de Villiers
19922 2).

The need for the macropolitical apprcach to the regional
functions assigned to both NPA and Kwa-Zulu, 1is also
evident 1in the wunequal powers of these two regional
governments. Since the dissolution of the provincial
councils in 1986 NPA is an arm of the Central Government
(Leisergang 1991). As such, most of its policy decisions

must be endorsed or authorised by the Central Government.

On the other hand, Kwa-Zulu is an autonomous government
with limited powers (Leisergang 1991). It is responsible
to 1its voters which is not the case with the Executive
Committee of the Province of Natal which is a nominated
body. These unequal powers necessitate the involvement
of other policy-makers and policy advisers in JEA
policies, such as, the Central Government and the Kwa-
Zulu voters.
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Policies of a macropolitical nature are evident in the
funding of the JEA. For example, funding is regulated by
the Exchequer Act, 1975, where Kwa-Zulu, NPA, Central
Government and now Development Bank of Southern Africa
are the sources of the JEA revenue (Act 66 of 1975).

They are also evident in personnel provision and
utilisation where in addition to the JEA legislation this
function for the JEA is also 1in terms of the Public
Service Act, 1984 (Act 111 of 1984), Commission for
Administration Act, 1984 (Act 65 of 1984), Kwa-Zulu
Public Service Act, 1990 (Act 5 of 1990) and also Kwa-
Zulu Public Service Act, 1990 (Act 6 of 1990) (Act 80 of
1986). There are still many other examples of
macropolitics in the JEA policy-making which are not

relevant to this discussion.

6. POLICY-LEVELS AND THE JEA CONCEPT

Some social scientists extract types of public policies
from levels at which these policies are made or taken in
the hierarchical structure of government (Cloete 1985:
7 Y Usually the hierarchical structure of a democratic
government begins with the policies of a ruling party.
Then there 1is the legislature which 1is followed by the
Cabinet and the Administration.

These levels o¢f authority cut across certain systems 1in

government. First, they cut across the legislature-
Judiciary-executive system, and, second, the
national/central-regional/provincial-local government

system. In the legislature, or the judiciary, or the



Figure 7

executive sub-systems policy levels that are discussed
here are found in each of them as they are found in each
of the central government, provincial government and
local government sub-systems as distinct levels of
authority.

As a result, social scientists 1like Barber, Gladden,
Cloete and Hanekom suggest four types of public policies
(Cloete 1985:7). These are: political policies,
particularly of the ruling party which are implemented by
the government of the day; government policies which are
generated by the legislature in the form of policy
statements and legislation; institutional policies
generated by the elected or/and appointed executive
cffice bearers; and administrative policies including
operational (technical) policies which are made by the
public officials (Cloete 1285: 7 - 8).

These types of policies are inter-related, inter-
dependent and mutually inclusive. In this relationship

they adopt the shape of a converted funnel as shown by
Figure 7 below.
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At the top, party political policies are all embracing
(Cloete 1985: 7). This means that those 1in power have
to tailor all government activities 1in terms of the
provisions of the policies of the political party which
voted them into government positions. They also should
not ignore constructive criticisms of the opposition
parties as these can be used to advantage as the sounding
board for the ruling party's policies 1in order to be
abreast of changes and developments taking place. If
those in government positions choose to ignore these
party political policies, they only do so at their peril
seeing that they may be voted out of office at the next
elections. Therefore, the JEA should alsoc be influenced
by these party political policies.

Next, are the government policies which 1in essence are
the laws of the land (Cloete 1985:7). They bind every
citizen of the country for which they are made.
Institutional and administrative policies are subject to
these laws of the land. Therefore, the elected or
appointed executive office bearers must observe the
political supremacy of the government policies and, in
turn, their institutional policies are guidelines to
administrative policies made by public officials. This
makes government policies to be very general and
sometimes vague; institutional policies to be quite
comprehensive on specific issues; and administrative

policies to be specific and operational.



Political policies and the JEA

The political parties advocate certain approaches to
social issues. The second tier government is one of such
issues where various political parties suggest different
political policies. The JEA is another such issue.
However it is beyond the scope of this study to give an
exposition of all political policies of all political
parties in this country on the issue of the JEA. The
sheer large numbers of parliamentary and extra-
parliamentary organisations makes the task difficult.

However, these political parties can be grouped 1into
parties on the left or right of the ruling party
according to their political policies. For example, on
the 1ssue of the regional government structures the
Conservative Party, the Herstigte Nasionale Party, the
AWB organisation and others who support a "Boere Staat"
and "homeland" concept generate right wing political
poclicies (Natal Mercury, February 3, 1992: 2 On the
other hand, the Labour Party, the Democratic Party, the
Inkatha Freedom Party, the Pan Africanist Congress, the
Azanian Pecople's Organisation, the African Natiocnal
Congress and others propagate left wing political
policies on regional government structures as they see
them as part of a united or federal South Africa (Natal
Mercury, January 28, 1992: 1, 2, and 86). ‘Therefore,
here one talks about a continuum from the most extreme
left to the most extreme right, with the political
policies of the ruling party in the centre of the
continuum.



With this continuum arrangement it is possible to select,
say, the Conservative Party to represent the right wing
organisations and study its policies on the JEA; take
the centre organisation - the National Party and study
its policies on the JEA; and select the African National
Congress to represent the left wing organisations and
study 1its policies on the JEA. Understanding the
peolitical policies of these representative organisations
definitely gives an 1idea of the total spectrum of
political policies on the 1issue of the JEA. Another
advantage of this representation 1is in that although the
Conservative Party is exclusively White, the other two
parties are open systems that draw membership from all
race groups. Figure 8 below gives a visual picture of

this continuum representation.

Figure 8
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The Inkatha Freedom Party is included 1in the above list
of representatives to overcome another problem which
stems from the location of the headquarters of the
political parties. The assumptions here are that, 1f the
political party is located in the larger region of
Natal/Kwa-Zulu its primary concern on regional matters
and the JEA Iissue is the region itself, and the
implications of regionalisation in the country as a whole
come second. On the other hand, if the headquarters of a
political party are located outside the Kwa-Zulu/Natal
region the tendency is to make political policies that
are primarily directed at the regionalisation of the
country, and the region of Natal/Kwa-Zulu and the JEA as
issues become incidental to the regionalisation political

policies.

Therefore, parties 1like the Inkatha Freedom Party, the
Solidarity Party., the People's National Party and others
whose headquarters are in Natal and Kwa-Zulu would on the
JEA issue approach it differently from parties like the
Labour Party, the African National Congress, the National
Party and others whose base is outside the region of Kwa-
Zulu/Natal. Consequently, apart from selecting the
parties on the left, centre and right on the continuum it
is also important to include parties based inside and
outside Natal/Kwa-Zulu region to have a fair idea of
political policies on the 1issue of the JEA. For purposes
of this discussion selected organisations are: the
Conservative Party, the National Party, the African
National Congress, and the Inkatha Freedom Party.
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Conservative Party

The headquarters of the Conservative Party are cutside
the Region E. It is natural, therefore, to expect its
political policies to put the regionalisation of the
country first and make the Region E incidental to that

national regicnalisation.

The Conservative Party advocates political policies of
self-determination. The self-determination structure
breaks the country into small racial and (with Blacks)
ethnic units which by their size may only be provided
with the central government and local government
structures in the pattern of the TBVC Independent States
(Daily News January 28, 1992: 11).

Naturally this self-determination policy does not
accommodate Kwa-Zulu self-governing region and Natal as a
regional unit. Instead, it provides for the former to
develop as a Zulu State. It is not clear what the
Conservative policies are for Natal where there are
Whites, Indians, Coloureds and Urban EBlacks. However,
it would not be surprising if Natal would still be
subjected to a further division into the White area that
will be part of South Africa, the Indian Natal and the
Coloured Natal, and the logical place for the Natal
Blacks 1in this political party's scheme of things would
be their respective places of ethnic origin. In short,
the 1issue of the JEA is not on the agenda of the right
wing political policies.



6.1.2 National Party

In the forties, the National Party came into power on the
ticket of self-determination which 1is the political
policy currently wupheld by the Conservative Party.
Initially, the self-determination policy did not
accommodate the second tier level of government, and its
implementation divided the Natal Province and other

provinces into White and Elack areas.

However, modifications of this self-determination policy
has caused the National Party to regard the Kwa-Zulu
self-governing region and Natal as a regional wunit.
During the President Botha era these modifications took
the form of reforms. '"Petty apartheid" was denounced and
the stay of Blacks in White areas was accorded a
permanent status. In the President De Klerk
Administration, these modifications made the National
Party's political policies swing further away from the
self-determination policy of old. This enables the
National Party to generate completely overhauled
political policies. The party itself 1is no longer
reserved for the White race-group, as before. Now it is
opened for membership to all race groups including
Blacks. 1Its political policies are now directed to a new
constitution for a new South Africa (Miller 1991).
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The National Party's base 1is alsoc outside the Region E.
However, through the recommendations of the Buthelezi
Commission, the Natal/Kwa-Zulu Indaba, and individual
proposals from Kwa-Zulu and NPA, the elected and/or
appointed executive office bearers of the National Party
in Government offices have had enough contact with this
regional unit to appreciate the aspirations of its

inhabitants and the problems facing the region.

Therefore, 1t 1s not surprising that inspite of the
location of its base outside Region E, the National Party
political policies support the idea of the KwaZulu self-
governing region and Natal as a strong regional unit.
This party political policy approach was instrumental in
the Central Government's final approval of the

establishment of the JEA 1in this larger region (Miller
1991).

6.1.3 African National Congress (ANC)

The unbanning of the ANC and the freeing of its leaders
from prison in 1920 happened when the JEA was already in
place. At the return of its members in exile the ANC
established its base outside Natal and Kwa-Zulu.
However, this does not in any way suggest that the ANC
has no political views about the JEA, because it does

have political policies in regard to this issue.
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Professor Michael Sutcliffe, a prominent ANC member
presented a paper entitled: The ANC's approach to
Regional Government Restructuring. He presented his
party political policies as favouring government policies
that are set at national level and passed down to the
second and the third tier governments for implementation.
In these nationalisation policies, the regions would
certainly have the flexibility to carry out those tasks
of government in a way which is responsive to the needs

of the region.

Therefore, the ANC political policies provide for powers,
functions and even boundaries of regional government in
the proposed constitution of the new South Africa. They
provide for elected local and regional governments on the
basis of the universal franchise without regard to race,
gender, ethnic origin and such other discriminatory
factors (Sutcliffe 1991).

According to these political policies, the local and
regional governments should exercise delegated powers in
which they have a wide discretion as to the priorities to
be pursued at these levels, on provision that these
priorities do not conflict with government policies. The
functions currently vested in the provincial
administration should according to these political
policies be wvested in regional government. Districts
determined with due regard to economic and development
considerations and without regard to race, ethnic groups
or language are according to these political policies
indicators of regional boundaries (Sutcliffe 1991).



135

In other words these political policies accept the second
tier of government, but reject the notion of an
autonomous regional government. Therefore, the ANC
argues that the JEA is a structure which is devised as a
means of perpetuating privilege, ethnic or racial
divisions within the Natal/Kwa-Zulu territorial zone.
According to its political policies this JEA structure
promotes what the party calls "Natalism" which is some
sort of regional autonomous government that the ANC
totally rejects (Sutcliffe 1991).

.4 Inkatha Freedom Party (IFP)

The IFP's base 1is inside Region E. Its political
policies on the 1issue cof the second tier government are
enshrined in the Natal/Kwa-Zulu Indaba constitutional
proposals agreed between this party and other interested
organisations on 28 November 1986 (Mdlalose 1992: 3).

These proposals are primarily addressing issues of the
region of Kwa-Zulu/Natal area. They provide a model of
the regional legislative authority for this KwaZulu/Natal
unit. In terms of this model, the regional legislative
authority should be provided with two chambers. The
first chamber should be constituted by proportional
representation, while the second chamber should grant
equal representation to one or more interest groups,
ethnic groups, traditicnal authorities and local
authorities (IFP Draft Constitution for Republic of S.A).

[
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Addressing the 1issue of the second tier government in
general terms, political policies of the IFP advocate a
strong regional government structure for the new South
Africa.

They regard all current homelands including the TEVC
Independent states (that is, Transkei, Bophuthatswana,
Venda and Ciskel) to be self-governing regions that
should remain integral parts of the new South Africa.
The IFP calls upon the artificial boundary that separates
these homelands from the South African mainstream to
vanish. This party was instrumental in the establishment
of the JEA as a temporary measure for purposes of co-
operation between the two regional Administrations
(Mdlalose 1992: 1).

In concluding the political policies, it must be observed
that right from the extreme right wing policies to the
extreme left wing policies, there are views about the JEA
which are expressed by political parties. Some support
the JEA as a means to a desired end of a single

legislature for the Kwa-Zulu/Natal region. Others reject
it totally.
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JEA and government policies

Basically it was because of the provisions of the three
foundation Acts mentioned earlier that a structure like
the JEA was necessary. When Mr Peter Miller - the member
of the Executive Committee for Natal Provincial
Administration - presented a paper entitled: "Central
Government's Perspective on Regional Structuring" he was

guided by these three foundation policies.

He argued that the Government believes 1in essence very
strongly that a strongly autonomocus system of regional
government is a very important building block for a new
South Africa. It is so because past centralised
decision-making on regional and local issues in this
country has proved to be wunsuccessful. Besides, from
what is happening abroad, constitutionally speaking there
is a strong argument 1in favour of a decentralised form of
administration where the rights of regions cannot
arbitrarily be overridden by the centre. This trend is
always playing itself out around the world (Miller 1991).

Further, the Government policies argue for a strong
autonomous regional government because under the direct
control of the regional government it is now believed
that the executive, administrative and technical co-
operation increase the cost-effectiveness and efficiency
of services. In other words, the Government is brought
closer to the people concerned, so that these people can
become more directly involved in matters which affect
them (Miller 1991).



From the above Government views about the second tier
government, there 1is every hope that Government policies
toward the JEA are positive. Mr Peter Miller in his JEA
inaugural speech endorsed this idea of positive

Government policies toward the JEA.

According to him the JEA has as its greatest
responsibility the need to show beyond doubt that the two
second tier governments can work successfully together at
administrative and executive levels, and so prepare the
way for what, in the opinion of the Government Iis
necessary, and, in fact, inevitable, namely:- the return
of a form of legislative authority to the Natal Province
which includes the Kwa-Zulu self-governing region.

Mr Miller called upon the JEA to prove to be cost-
effective, responsible and efficient, and so make it
easier and more acceptable for an executive born out of
and responsible to a single second tier legislature to
have confidence and trust in that entire electorate.

According to Mr Miller the Government perceives the JEA
as a very practical body which has enormous
administrative advantages. It has laid the foundations
in this region cof Kwa-Zulu and Natal for a future form of
regional, elected, non-racial, one - person - one - vote
type of government. These policy statements by leading
executive office bearers are not 1in vain, because their
traces are found in the JEA legislation ( that is,other

Government policies) when analysed.
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The JEA legislation is made up of the Joint Executive
Authority for Kwa-Zulu and Natal Act, 1986 (Act 80 of
1¢86), the Joint Executive Authority for Kwa-Zulu and
Natal Amendment Act, 1991 (Act 74 of 1991), the
Proclamation number 119 of 1987, the Kwa-Zulu and Natal
Joint Services Act, 1990 (Act 84 of 1990), and various
proclamations which set up Jjoint services boards, such
as, Proclamation number 42 of 1991 which provides for the
establishment, boundaries, powers, duties and functions
of the Zululand Services Board.

JEA institutional policies

Generally, the institutional policies are directed to
specific functions. In the JEA context these functions
should be activities where both Kwa-Zulu and NPA see some
common ground on which they seek joint decision-making.
Areas of common ground were worked out long before the
advent of the JEA and carried over to the JEA as
prospective areas of Jjoint decision-making by the Kwa-
Zulu and Natal Inter-departmental Liaison Committees
mentioned earlier.

AT the time of the study only the local government
function was already under the auspices of the JEA in as
far as regional services are concerned in terms of the

KwaZulu and Natal Joint Services Act, 1990 (Act 84 of
1990} .



Another function that was in the pipe-line for take-over
by the JEA was that of Health Services (Natal Mercury
February 3, 1992: 2). At Pietermaritzburg the JEA ran a
Pietermaritzburg Roads District Pilot Project vide JEA
Resolution number 230 dated 11 January, 1990. In this
project the office of the Chief Executive Officer was
authorised to supervise road construction in the
districts of Pietermaritzburg, Howick, Bulwer, Vulamehlo
and Hlanganani which cut across Kwa-Zulu and NPA

boundaries.

With regard to re-assignment of additional functions to
the JEA, there was already an instituticnal peoclicy in the
form of the JEA Resolution number 280 dated 28 June,
1990. As mentioned earlier, this policy statement
discouraged further assignment of functions to the JEA
until the constitutional future of this country is
determined.

From the above exposition there are clearly two aspects
that characterise the JEA institutional policies. First,
they are in the form of JEA resclutions. Second, they
are not confined to functions that already have been
transferred to the JEA through assignment or
authorisation. In addition they address activities that
are still the responsibility of Kwa-Zulu, NPA, and (some
times) the Central Government. When issues of these
three super powers are identified by the JEA, these
institutional policies take the form of recommendations
to the relevant super powers. In the following
paragraphs examples of these JEA institutional policies,
which are recommendations, are given.
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On the 23rd of February 1989 JEA made a resolution on the
construction of Main Road 52. The maintenance or
construction of this road 1is the responsibility of NPA.
However, JEA resoclved:-

"(a) That 1in view of the chairman's report that 1t had
not been possible to obtain additional funds from
the Central Government for the construction of this
road, it be accepted that such construction would
have to be financed 1in accordance with the normal

NPA budgetary process;

(b) That a report be submitted to the JEA regarding the
possibility of lowering the standard of the road to
be constructed to achieve economies in cost;

(c} That attention be given to urgent repairs to the
existing road" (Minutes of Meeting Number 11, 1989:
9) .

In this JEA institutiocnal policy the JEA was not
referring it to the office of the Chief Executive Officer
for implementation because this function 1is neither
assigned nor authorised to be transferred to the JEA. It
was also not passing it up to NPA as an instruction for
implementation, because it 1is a matter of principle that
delegation goes down to subordinate structures and not up
to super structures. In other words, the JEA 1is not
competent to issue instructions to NPA, Kwa-Zulu and the
Central Government. Therefore, the institutional policy
would be a recommendation to NPA to provide for the
construction and maintenance of this road in its coming
budget.
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Another example of a recommendation is the JEA Resolution
Number 313 dated 27 September 1990 on the Library

Services Function. It reads:-

"(a) ...to applaud the preparation and presentation of
the Report of the Advisory Committee by MWMr Coillie
Fourie, Deputy Director: Library Services: NFPA and
his Kwa-Zulu colleagues, MWMr W. Harper, Deputy
Secretary and M/s 0.T.N. Zondi, Principal Education

Planner (Library Services);

(b) that publication of the report be held in abeyance
pending its consideration by the Natal Executive
Committee and by the Cabinet of Kwa-Zulu" (Minutes
of Meeting number 30, 1990: 15).

This JEA institutional policy is simply to recommend that
the report prepared jointly by Kwa-Zulu and NPA library
functionaries be disposed of by the respective

Authorities.

The last example to be cited here of the JEA
institutional policies which are recommendations is
addressed to the Central Government. As regards the
rationalisation of development bodies 1in Natal, the JEA
resolved vide JEA Resoclution number 355 dated 21 March
1291 that a letter be written by the chairman to the
Minister of Administration and Privatisation expressing
the JEA's concern at the proliferation of development
bodies in Natal/Kwa-Zulu and requesting that a copy of
the report on the subject prepared by Dr. Joop de Loor be
made available to the JEA on a confidential basis for its
comments. In this recommendation the JEA was urging the
said Minister to 1involve this joint authority on matters
of development bodies in 1its area of Jjurisdiction for
proper guidance.
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Some JEA instituticonal policies provide organisational
structures for carrying out the JEA activities. For
example, through JEA Resolution number 261 dated 26 April
1990, the JEA created the Advisory Committee on the
Delimitation of Boundaries of the Joint Services Board.
Other structures established by means of these JEA
instituticonal policies are, inter alia: the Standing
Committee on Urbanisation and Development; the Standing
Committee on Health Matters; the Advisory Committee on
Urbanisation and Development; the Advisory Committee on
Planning; the Advisory Committee on Library Services;
the Advisory Committee on Tourism in Natal/Kwa-Zulu; and

various Joint Services Boards.

Other JEA institutional policies are meant for
implementation by the office of the Chief Executive
Officer. For example, in the wupdating of the Joint
Executive Authority for Kwa-Zulu and Natal Act, 1986 (Act
80 of 1986) the JEA Resclution number 292 dated 26 July
1990 and JEA Resclution number 301 dated 29 August 1990
provided guidelines to the Chief Executive Qfficer on
what was necessary to be amended 1in the principal Act.
Once that was done to the satisfaction of the JEA, the

proposals were accepted and the Chief Executive Officer

was authorised to process them further. The final
product is the Joint Executive Authority for Kwa-Zulu and
Natal Amendment Act, 1991 (Act 74 of 1991). This

procedure applies also to the various proclamations and
other Acts initiated by the JEA.
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It should suffice to say here that in all management
functions which include policy-making, planning,
decision-making, setting standards, evaluation, control
and accounting, the office of the Chief Executive Officer
is guided by the JEA institutional policies.

JEA administrative policies

At this last policy level the concern is on the problems
encountered in devising the policies that, in the means -
ends chain, are means to the attainment of the political
ends to which political, government and institutional
policies discussed earlier relate. Taking into
consideration the peculiarity of the context in which
makers of administrative policies operate, they all make
their policies within the confines of political,
government and institutional policies (Clecete 1989: 74).

Their operation being less subjective than those of the
legislators and elected or appointed executive office
bearers who have a certain ideclogy to defend, the makers
of the administrative policies in general and the office
of the Chief Executive Officer for the JEA in particular,
set out to advise on modifications of institutional
policies so as to secure administrative advantages which
may result in greater efficiency or economical use of
resources (Hanekom 1987: 23 - 2BY¥, However, in this
situation, it 1is for the JEA to decide where other

considerations outweigh administrative advantages.
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Therefore, at the JEA administrative policy level
decisions are taken within the office of the Chief
Executive Officer - the administrative arm of the JEA
charged with the management functions. These decisions
are taken in relation to every facet of administration.
For example, they are framed in regard to the
organisation of the institution, its financing, its
persconnel, its method of work, supervision and the like.
Further <clarification 1is given 1in the next Chapter on
organising and subsequent Chapters on remaining generic

administrative processes.
7. SUMMARY

Policy-making and other generic administrative processes,
irrespective of where they are being applied, are inter-
related, inter-dependent and mutually inclusive. The JEA
context is no exception to this rule.

The JEA policy-making can be determined through the
evolutionary phases which led to the establishment of the
JEA. These phases normally start with the identification
of a goal or problem and continue until the impacts of
the policy are evaluated. This study, however, coincides
with the first five years of the JEA when its impact
could hardly be evaluated. Therefore, the analysis ends

at the Iimplementation phase of the process of policy-
making.

This JEA policy making is divided into two:

(i) the legislative policy-making where the
deliberations are made public for the benefit of the
communities of South Africa; and
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(ii) the JEA policy-making which takes place 1in the JEA
sittings, JEA committee sittings and in the office
of the Chief Executive Officer.

These executive and administrative policies have the
benefit of the privacy factor which allows the policy
makers to deliberate freely with alternative courses of
action on any matter before them. The disadvantage to
them and the communities they serve 1is that the JEA
instead of being a regional structure that brings the
government to the people, channels of communication via
the super powers takes 1t even further away from the
people. As such, these pelicy-makers may easily
dissociate themselves from the views of the Kwa-Zulu and

Natal communities.

There 1is no wuniversally agreed upon type of public
policy. However, in this discussion two approaches are
advanced to advocate certain specific types of public
policies. The first one 1is the approval which highlights
poclicies in ‘terms of their being prescriptive,
distributive, and so forth. The =second example 1is the
approach which determines types of policies from the
scope of participation in policy-making from
micropolitical magnitude toc macropolitical magnitude.

Lastly, levels of policy-making are exposed. They sten
from the hierarchical level of government at which
policy-making takes place. Such levels of policy-making

which involve the organisational arrangement lead the
discussion to organisation.
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CHAPTER FOUR

ORGANISATICONAL STRUCTURES AND PROCESSES

1 INTRODUCTICN

In this study, the organisational structures of public

institutions and processes therecof refer to the generic

administrative process of organising. In other words, various

structures of government and corresponding functions are seen

as the end-result of the process of organising.

At macro or global level, this process of organising has

brought about the following governmental structures:

* the legislature = Judiciary = executive;
* the legislature - executive - administrative;
* the national - regional/provincial - local government

structures. At micro or internal level it has produced
the department - branch - division - section - office -
workstation/post structures; the head office - regional
office - district/local office structures; as well as the
legislator - political office bearer - public official

units.

At both these levels, the process of organising breaks

down the whole government into many smaller government
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components, and, at the same time, co-ordinates the
efforts of these smaller units to serve a singular
purpose. This singleness of purpose for these multiple
parts of government makes the process of organising

without prior planning difficult and unproductive.

However, as to what should come first between organising
and planning remains a puzzle. Any planning done without
due consideraticn of an organisational framework loses
touch with reality and runs the risk of being unworkable.
On the other hand, organising without a definite plan
guiding the organising process, lacks the necessary
foresight for providing durable government structures.

This makes planning and organising two sides of the same

coin-s

Therefore, the organisational analysis in this study has

three basic concerns, namely:-

* to describe (and not to prescribe) the organisational
arrangement in and for the JEA;

* by means of social scientific methodology, to

search vigorously for causes and consegquences

of the joint authority ; and

to examine the dynamics of organising in the JEA

against the background of the JEA basis for

organising.



2

sal

w1

1492

BASIS FOR ORGANISING

The basis for organising is mainly concerned with co-
ordinating activities in the institution. As such, it is
"mechanistic" in character in that it 1is less "human"
oriented and )i o mostly streamlines administrative
requirements. With this basis for organising the need for
internal co-ordination '"appears so basic, so inevitable
and so capable of self-evident proof that its human
implications are less apparent" (Lyons 1978 : 12).
For the JEA the basis for organising includes:-

* JEA mission, goals and objectives;

*  JEA management plan;

* the client definition; and

+ identified strategies.

Mission, goals and objectives
A mission - goals -objectives continuum ranges from a
very broad and distant signpost through achievable

goals and finally to specific objectives that are

achievable within a short time frame.

Mission

For any institution a mission is a description of the

goals, and it is derived from the institution's mandate.



It provides a vision towards which the institution
strives. For it to be wvalid, it must be unachievable,
because once it 1is achieved that would mean the end of
the reason for the existence of the institution (Comcon
1992 : 9 ). Therefore, seen 1in this light, the JEA's
mission is:-

“"the wunification of Kwa-Zulu and NPA to be a strong

single regional government'" (Chairman's Report 1991/2).

It 1s quite evident that once this mission can be
achieved by the new constitution of the country, there
will no longer be any need for the existence of the JEA

in this region.

2.1.2 Goals

The above stated mission is supported by many goals that
are grouped into Prime Goals and Supportive Goals (Comcon
1992 : 10 ).

(a) Prime goals

The Prime Goals are directly targeted at the community
which 1is served by the JEA (Comcon 1992 : 10). A
classical example is the unification of Health Services
in respect of NPA and Kwa-Zulu which is presently in the

pipeline (Chairman's Report 1991,/92:3).

The second visible prime goal is the co-ordination of

Local Authorities' services through the Joint Services
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Boards in Region E (Act 84 of 1990).

The third known prime goal is the administration of the
Roads Minor Works Pilot Project on district roads
connecting Natal districts, namely: Pietermaritzburg,
Howick and Bulwer, and Kwa-Zulu districts, namely;

Vulamehlo and Hlanganani (Dube 1991:interview).

Other intended prime goals such as the administration of
planning, computers, libraries, museums, personnel,
finance, organisation and work study, traffic control and
anti-shark measures were shelved for the outcome of the
current CODESA negotiations (Dube 1991:interview).

(b) Supportive goals

The Supportive Goals are directed internally and they aim
at making the Prime Goals achievable (Comcon 1992 : 11).
Following 1is an example of a Supportive Goal for the
JEA.:

W e e to provide that money accruing to the Joint
authority by way of any grant, donation or loan or from
any other source, be paid intoc the Jjoint revenue fund for
the Joint authority;...."™( Act 74 of 1991). This
Supportive Goal 1is directed to the JEA administration
with the aim of supporting community oriented goals such
as the afore-mentioned unification of Health Services.
This supportive goal of finances 1is discussed at length

in the next Chapter on Financing.
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The second supportive goal is the provision and
utilization of personnel which is discussed in Chapter 6

on Staffing.

The third supportive goal is the provision of an adequate
infra-structure. This includes the office space provided
for the JEA at NPA's Bourquin Building, the furniture and
the equipment like the word-processor, photostat machine,
calculators and fax-machine, as well as transport. The

JEA Secretariat budgets for all such items annually.

2.1.3 Objectives

The above stated goals have objectives that are
classifiable according to long-term objectives and short-
term objectives.

(a) Long-term objectives

As the name signifies, long-term objectives have a longer
time frame within which to be realised (Comcon 1992 :13).

At the JEA, they centre, inter alia, on the

undermentioned four standardised strategies that are
common to all public institutions, namely: workstudy,

training, public relations, and up-dated legislation.

(1) JEA organisational structure investigation

As far as the JEA office is concerned, workstudy



investigations are built into the responsibilities of the
management services of both the Efficiency Branch in Kwa-
Zulu and the Work Study Division in NPA. They are carried
out on a continuous basis.

(ii) Internal manpower development

The initial intention of keeping a skeletal staff for
secretariat services is still honoured. However, even the
secretariat personnel need to be abreast of developments.
The responsibility for this internal manpower development
iz vested on the Deputy Chief Executive Officer, who
affords his personnel an opportunity to attend training
courses, seminars,workshops, conferences and meetings.
The Training Divisions in both Kwa-Zulu and NPA also
include seconded JEA officials for their respective
training programmes carried out annually.

(1ii) Creation of public awareness

The JEA uses various ways to make the public aware of its
activities. Examples are: annual functions in which
chairmen's annual reports and incoming chairmen's
addresses are heard; publication and distribution of
annual reports; and the reading of papers by the Chief

Executive Officer in workshops, seminars or conferences.

(iv) Revision of legislation
The JEA has since amended the principal legislation of
1986 with an amendment of 1991.This 1is an on-going

process which in the Secretariat office of the JEA
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extends to other laws for Kwa-Zulu and NFA, particularly
in relation to services that are ear-marked for transtfer
to the JEA.
(b) Short-term objectives
These include:
* allocation of responsibilities to each post which
in the JEA is reflected in the dutysheets;
+ compilation, presentation and approval of
implementation plans which in the JEA is in the form
of work programmes, diarised meetings and other office
time-tables;
¥ execution of plans; and
* monitoring of progress which is evident in written

reports on meetings attended.

Management plan

The management plan includes: the aim, the scope, the
applicability, the validity, the approval and the
confidentiality of a management plan (Comcon 1992:4).

Aim of the management plan
The aim defines the future direction of the institution
in terms of 1its mission, goals and objectives. As such,
the Management Plan serves as a reference point for any

future action plans and strategies (Comcon 1992 : 7).



2.2.2 Scope of the management plan

The scope covered by the Management Plan of the JEA

should be:

* the JEA mission;

¥ the Prime and Supportive Goals in support of the
mission;

* a definition of the service rendered by the JEA;and

¥ strategies that need to be implemented to improve the
level of service rendered by the JEA and community

awareness about such servives.

Except for the strategies, all these other aspects of the
scope of the management plan have been dealt with earlier
in this study. With regard tc the strategies, the most
current strategy of the JEA accommodates the CODESA
proceedings. It has suspended further transfer of
functions to the JEA and urges closer co-operation

between the Kwa-Zulu and NPA functionaries (JEA

Resclution 280).

2.2.3 Applicability of the management plan

The applicability of the JEA management plan depends on
the nature of the transfer of powers, duties and
functions. If they are transferred on assignment basis,

the management plan is applicable to the Chief Executive
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Officer and his management team transferred with the
project. At the local goverment level, the Secretariat
office teams up with NPA's Local Government Directorate
which administers the Joint Services Boards on behalf of

the JEA.

If on authorisation, the responsibility is shared by the
JEA Secretariat,Kwa-Zulu and NPA. The team consists of
Heads of departments and other public managers who in the
opinion of these Heads are affected by the management
plan in their day to day operaticns. Such procedure is
evident in the administration of the Pietermaritzburg and
District Roads Pilot Project already mentioned where the
Secretariat office shares the responsibility of managing
maintenance work with the Works Department of Kwa-Zulu

and the Roads Branch of NPA.

2.2.4 Validity of the management plan

Management Plans are valid from the date of acceptance.
They are reviewed annually and should there be some major
direction change in the course of the year, these

management plans are reviewed immediately (Comcon

1992:8)s

From the inception of the JEA in 1986 management plans

were for the transfer of functions from both NPA and Kwa-



7Zulu to be administered by the JEA. As pointed out
earlier these plans crystalised in three areas, namely;
the pilot project, the Joint Services Boards, and the
Health services. Management plans for these three
functions became valid the day they were sanctioned by
the JEA. In the wake of CODESA proceedings, these
management plans had to be reviewead (Dube

1991:interview).

2.2.5 Approval of the management plan

Whereas it would be logical to expect the approval of the
JEA Management Plan to be vested 1in the Chief Executive
Officer, it appears that on assigned functions and 1in
internal Secretariat operational plans, it i1s so.
However, for authorised functions, depending on the
wording of the authorisation clauses, he teams up with
Heads of Departments in NFA and Kwa-Zulu in approving

management plans, as is the case with the pilot project,

mentioned above.

2.2.6 Confidentiality of the management plan
Once approved, the Management Flan becomes a confidential
document intended only for internal use (Comcon 1992:8).
In the JEA set-up it is evident that the internal use

extends to include use alsoc by the relevant NPA and Kwa-

Zulu departments.
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Client definiton

The <client of the JEA is the community it serves. This
community can be broken down by age group, such as: the
youth and the adult; or by other qualities, such as, the
productive group and the welfare group. In defining each
group, the size of the group, the behaviour of the group,
and the threats faced by the group, are used as three
criteria for understanding it (Comcon 1992:14). The adult

group served by the JEA is taken as an example.

These are adults of Natal and Kwa-Zulu. They include the
employed and unemployed; married and single parents;
migrant workers; literate and illiterate; and Christians
and non-Christians.

* Size

Although fairly substantial in size, this segment of the
client group is not growing as fast as the youth. It
represents approximately 20%Z of the community of Region E
with an anticipated growth of 5% (Comcon 1992:14).

* Behaviour

This group is less susceptible to outside pressures, but
their needs are as great as the youth group.These needs
include employment, housing close to work, skills
training, cultural facilities, sporting and recreation

facilities, and education - both basic and advanced

(Comcon 1992 : 14).
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* Threats

This group 1is threatened, inter alia, by unemployment,

lack of suitable housing, poverty, political unrests, and
AIDS (Comcon 1992 : 14 ).

JEA services / products

Following on the decision to unify Health Services the
JEA has also resolved that in the interest of a strong
regional éeovernment for a single Natal/Kwa-Zulu Regiocn
in any future constitutional dispensation, it recognises
the urgent need for closer co-operation between Kwa-Zulu
and NPA on the basis of transferring the undermenticned
services to the JEA:-

* Roads,

* Motor Licensing and Road Traffic,

¥* Civil Protection,

¥ Spatial Planning, and

* Welfare and Pensions (Chairman's Report 1991/92:5).

All these services are directed at benefiting the

community.

Identified strategies

Strategies are defined in terms of the objectives. They
outline the direction and actions necessary to achieve
the goals (Comcon 1992 :14) For each strategy three

criteria are necessary. Below is an illustration of these
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criteria for the strategy of unifying the Health
services.

.1 Unification of the health services

These three criteria are: the steps, the approach, and
the expected results.

(a) Steps to achieve the strategy

The undermentioned steps are followed +to achieve the
strategy.

(i) Determination of needs and priorities

The need to unify health services was determined before
1286 by the Kwa-Zulu/Natal Strategic Policy Group.
Priority areas were set at that time (Chairman's Report
199142 =3).

(ii) Determination of tasks for reviewal

The JEA determined the following tasks for reviewal:

* ambulance and emergency services,

* laundry services,

¥ procurement of surgical sundries,

* regional burns unit,

* AIDS control,

¥ primary health care services,

* health information services, and

* laboratory services (Dube 1991:interview).

(iii) Liaising with relevant departments

In anticipation of the merging of NPA and Kwa-Zulu

Health services, a Joint Health Services Management

Committee, comprising of top officials of both
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Administrations was established, and it meets

regularly (Chairman's Report 1991/2:4). To broaden this
liaison an approach was made to the Aministration: House
of Delegates which also provides a health service in the
Region E. Although this Administration is not part of the
JEA system, its Minister of Health Services and Welfare
gave his support to the <concept of the provision of
health services being a function of the regional
government (Chairman's Report 1921/2 : 4).

(iv) Formulating a concept legislation

At present both NPA and Kwa-Zulu Health services are
regulated by the Republican Health Act, 1977 (Act 63 of
1977), which was adopted by Kwa-Zulu at the inception of
its Health Department in 1977 (Schedule 1 of Act
21/71971). As a result, there was no need for the
formulation of a concept legislation specifically for
this unification (Hackland 19292:interview).

(v) Submitting through the usual channels

From (iv) above, it is clear that this step could not be

undertaken.

(b) Approach

To make progress in the wunification of these health
services, the secretariat office has introduced co-
ordination and co-operation in the undermentioned sub-
fields of the Health service.

* ambulance and emergency care services,
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¥ Jaundry services,

+ procurement of surgical sundries,and

*+ establishment of a regicnal combined burns unit at
Prince Mshiyeni Memorial Hospital at Umlazi

(Chairman's Report 1991/2 :4).

Positive progress is also made towards:

* AIDS Control Strategy,

¥+ Joint Primary Health Care Strategic FPlan,

* Joint Health Information Services, and

* (Co-odinated Regional Laboratory Services (Chairman's

Report 1991/2 : 4).

(€) Expected results

The JEA resolved that in the interests of a strong

regional government for a single Natal/Kwa-Zulu Region in

any future constitutional dispensation it urges both Kwa-

Zulu and NPA to co-operate very closely on the basis of

the transfer of powers and functions to the JEA

(Chairman's Report 1991/2 :5).

This JEA basis for organising forms the foundation for

the institution upon which the dynamics of organising

take place.
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DYNAMICS OF ORGANISING FOUND IN THE JEA.

The organisational theories discussed above, highlight
structural (formal), human (informal), and environmental
(external) variables in organising. In practical
situations they point at the need to strike a balance
between these variables in order for the service rendered
to be effective. To maintain this balance, the managers
in the public sector, should consider the undermentioned

dynamics of organising.

These dynamics are, amongst others: division of work,
allocation of authority and delegation, lines of
communication, and co-ordination (Roux 1991:30). To
perform their administrative and managerial tasks
effectively, managers must not only consider these
dynamics of organising in their daily activities, but
should also consider them in their medium- and long-term
planning. This makes organising complicated and
comprehensive, and also, very closely connected with the
daily management functions (Roux 1991:30). Figure 2 in

page 164 is a visual testimony to the last statement.

Division of work

In the previous chapter the JEA system came out clearly
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as a separate entity from the office of the Chief
Executive Officer: the former being a policy-making
body and the latter, an administrative arm. In addition,
organising for policy-making has brought about JEA
committees.
Standing committees
In terms of tﬁe legislation, membership to the
standing committees is confined to the JEA members.
These committees are as follows:
Standing committee on Health;
Standing committee on Urbanisation and
Development; and
Standing committee on Roads (Chairman's Report
199172 ¢+ & - 3 ).
* Advisory committees
Advisory committees are for the following fields:-
Health services;
Urbanisation and development (including Joint
Services Boards);
Library services;
Civil protection;
Planning; and
Heritage (Chairman's Report 1991/2 2-3).
& Liaison committees
These are Iinter-departmental committees in the
functions of Roads, Welfare and Pensions,

Computerisation, Tourism, Personnel, Environmental
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Conservation, and Finance (Chairman's

Report 1991/2:2 - 3).

However, these policy structures are beyond the scope of
this chapter. For the division of work in the JEA, the
subject matter is the office of the Chief Executive
Officer. Figure 10 on page 164 gives a visual picture of
this administrative arm, from which one immediately has
an idea of this office's span of contrel, its unity of
command, its centralisation and decentralisation of

powers, and its line, domestic and staff functions.

.1 Span of control

Like most public institutions, the division of work 1in
the administrative arm of the JEA is characterised,
amongst other things, by the administrative rungs which
range from the lowest rank to the topmost post. In large
institutions these rungs are in the form of offices,
sections, divisions, branches, and departments. They
spread out at the bottom and taper at the top,like a
pyramid. In a small institution like the JEA, they are
arranged in linear or a flat shape. Whether tall or flat,
the span of contrel plays an important part in the
division of work, because, through it, the ability of an
individual to exercise supervision over a specific number

of subordinates is determined.
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Usually, 1in determining the number of subordinates, care
is taken to accommodate the intensity and complexity of
mutual relationships between the supervisor and
subordinates. The more the work 1is complex and the
relationships intensive, the fewer subordinates the
supervisor should have. When the nature of work is

predominantly routine, and the work-force is within sight

of the supervisor, a supervisor can control many
subordinates. However, GCraicunas as cited by Roux
advanced the following formula for determining

scientifically a suitable number of subordinates for each
supervisor:-

c=n((2n+n - 1)
* ¢ means possible relationships; and

* n represents a number of subordinates (Roux 1991 : 31)

In spite of figures that are produced from the use of the
above formula, or any other method (even thumb-sucking)
for working out a suitable number of subordinates, there
is no guaratnee that the span of control determined will
provide the number of subordinates that particular
supervisor will be capable to control and supervise
effectively. Figures are worked on the basis of an
average supervisor's capability.

For an individual supervisor other variables,



like personality traits, supervision skills, leadership
qualities, management style, etc., also influence the
capability of a supervisor to control and supervise

effectively (Roux 1991 : 31).

However, in the office of the Chief Executive Officer for
the JEA, the capability of the supervisor does not seem
to be an issue. One just looks at the organogramme to be
convinced that none of the supervisors 1is overloaded with
subordinates. The average supervisor supervises one
supervisee. This 1s probably because this administrative
structure was never intended to be another bureaucracy in
addition to the Kwa-Zulu and NPA departments. From this
organogramme one rightly concludes that the span of

control is minimal.

The Chief Executive Officer controls only two Deputy
Directors and one Assistant Director (Financial
Management) (JEA 1992 organogramme). This falls within
the norm of the span of control in both Kwa-Zulu and the
Republican Government, where the Director is expected to
supervise a minimum of two and a maximum of four Deputy
Directors (Vocational C(Class: Administration Officer
1991:4). The situation in regard to the post of the Chief
Executive Officer is that it is an open post which can be
occupied by the Director, the Chief Director, the

Superintendent Director, the Deputy Director - General
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and the Director - General.

The Deputy Director(Specialised Services) supervises one
Assistant Director and so does the counter-part in the
post of the Deputy Chief Executive Officer. In terms of
the PAS, the post of Deputy Director should supervise a
minimum of two and a maximum of four Assistant Directors.
These two each supervise only one Assistant Director,

which means a light supervision locad.

Each of the respective Assistant Directors is in charge
of one Senior Administration Officer, when the norm sets
a minimum of two Senior Administration Officers for an
Assistant Director. Both respective Senior Administration
Officers also operate below the norm for supervising
seeing that the first one supervises one Administration
Officer, and the second one supervises none. The norm
sets a minimum of two Administration Officers for a
Senior Administration Cfficer (Vocational Class

Administration Officer).

The Administration Officer, however, meets the minimum
requirements of supervising as there are two Senior
Administration Clerks wunder the supervision of that
post.The Asgistant Director(Financial Management) has no
supervisees. Normally this post supervises no less than

two Chief Accountants (Vocational Class: Accountant).
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The personal secretary to the Head of Office receives
supervision directly from the Chief Executive Officer

(JEA 1992 organogramme).

With the coming joint projects as a result of assignment
or authorisation, it is anticipated that the span of
controcl of NPA and Kwa-Zulu functionaries be transferred
to JEA as is. As such, there will be no need to
introduce corresponding changes in the office of the
Chief Executive Officer because the workforce will be

managed by its Kwa-Zulu/NFPA managers.

However, for this office to re-organise the work in order
that Jjoint projects can spread out services evenly in the
whole Kwa-Zulu/Natal region, 1t will be necessary to
manipulate the span of control in the line functionaries
of these joint projects. Without doing that it will not
be possible for this office to redistribute expertise,
manpower, and other resources for the benefit of the
entire region. When re-assigning work to line

functionaries, this office will have to consider:-

* the diversity of the work;

* the gecographical distribution of personnel;
* the degree of complexity of the work;

* the capabilities of the supervisors; and

* the level of training of subordinates (Roux 1991:31).
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Unity of command

The unity of command assumes that the office of the Chief
Executive Officer should be under the leadership of one
official, which 1is the case. It also assumes that a
supervisee should at any given time be responsible to one
supervisor. This 1is not always the case because of the
existing practice of secondment of staff by both NFA and
Kwa-Zulu. A seconded staff member retains supervisory

ties with the office of origin.

It is also quite interesting to note some difference in
the unity of command in this JEA setting if compared to a
normal public institution setting where the
Administrative Head is a Jjunior partner of the Political
Head (Hanekom 1987:23). The Chief Executive Officer is
the sole leader in this administration. Therefore, when
powers, duties, and functions are transferred to the JEA,
in reality, it means that services which in the past were
a responsibility of respective Ministers as assisted by
Director-Generals or Secretaries of Kwa-Zulu Departments
are, after the transfer, only a responsibility of the
Administrative Head. That has certain implications for

the principle of public accountability.

The impact of these implications will be felt when Joint

projects are run by the JEA, because at that time the



line functionaries, though under the JEA management, will
retain their unity of command tc their respective 1line
functions. Heads of these line functions, as Jjunior
partners, will still be expected to report the position
of these services to their respective Ministers or
respective Executive Committee Members, their senior
partners. When errors occur these senior partners cannot,
simply blame the Chief Executive Officer.They would have
to effect corrective measures. This may, therefore, lead
to conflicting instructions to the 1line functionaries
coming from, on one hand, both NPA and Kwa-Zulu, and, on
the other hand, the office of the Chief Executive
Officer. From this analysis, it is evident that there is
a potential conflict in the unity of command in the JEA

setting.

e Centralisation and decentralisation

Centralisation of powers presupposes the concentration of
authority and also the final decision-making power in the
Chief Executive Officer. Decentralisation implies that
authority is delegated by the Chief Executive Officer to
persons or offices at a lower level. Both these
conflicting organisational forces are evident 1in the
organcgramme of this office. For example, as an

Accounting Officer in terms of the Joint Executive



Authority for Kwa-Zulu and Natal Act, 1986 (Act 80 of
1986) the organogramme shows clearly that decision-making
powers are centralised at the post of the Chief Executive
Officer. At the same time, to demonstrate
decentralisation, the organogramme shows lower levels,
such as the financial management level with accountancy

powers, duties and functions delegated to it.

Once joint projects are undertaken by the JEA, the cffice
of the Chief Executive Officer will be placed 1in a
position of responsibily for regional coffices, branch
offices and district offices which will be part of the
transferred 1line functionaries from NPA and Kwa-Zulu.
Although this will be decentralisation in some sense, it
may also simply mean that structurally, there Iis
decentralisation, whilst the decision-making powers are

highly centralised in the Chief Executive QOfficer.

3.1.4 Line, domestic and staff functions

The work in public institutions is also divided according
to line, domestic and staff functions. Line functions are
those activities performed in order to reach primary
goals of an institution. They are closely related toc the
functional activities mentioned in chapter three. For
example, the functional activities of the Kwa-Zulu

Department of Welfare and Pensions are welfare services
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and social pensions. The line functions of this
Department include all those activities directly
concerned with the performance of welfare
services(e.g.interviewing <clients, placements at foster
homes,etc.,) and pension services(e.g. processing pension
applications, paying out pensions,etc.) Apart from the
running of the JEA office as a line function to the Chief
Executive Officer, more line functions will come his way
as he takes over transferred powers, duties and functions

from NPA and Kwa-Zulu.

Staff functions originate from line functions 1in that the
former are meant to serve the latter. In their co-
existence, the decision-making authority for functicnal
activities remains with the 1line function. Examples of
staff functions are: departmental accountancy work, work
study function, training function, auditing, etc. These
functions can either be provided for in the staff
establishment of the public institution, or use can be
made of outside agencies to perform them in a public
institution. Save for the financial management services
the Chief Executive Officer uses the staff structures of

NPFA and Kwa-Zulu for most of these staff services.

The domestic functions are also meant to serve line
functions. These refer to the supply and maintenance of

offices, transport, official living guarters, furniture
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and equipment, stationery, etc. In order for the JEA to
continue with its skeletal staff after the assignment or
authorisation of certain powers, duties and functions,
existing domestic functionaries in Kwa-Zulu and NPA
should be made to extend their services to the office of

the Chief Executive Officer.

Allocation of authority and delegation

Delegation refers to the allocation of authority (power)
to act on behalf of someone and / or the process of
transferring authority (power) from one person to
another. In the public service delegation may be in the
following ways:- First, the person delegating is
empowered under the law, or otherwise, that he has
authority to delegate. Second, the delegatee may act and
complete delegated tasks without reference to the

delegator. However, the delegator is held responsible for

the completed tasks.

In the JEA set up the transfer of powers, duties and
functions by Kwa-Zulu and NPA to the JEA may be done
through assignment or authorisation. This may mislead
others to view assignment and authorisation to be

delegation. In the following paragraphs, a distinction is

made between all these concepts.



176

As mentioned earlier 1in the case of delegation, the
person whoe is empowered or required to exercise or
perform the relevant powers, duties and functions (the
delegator) by his own act empowers or requires the
delegatee to exercise or perform the relevant powers,
duties and functions. The act o©of the delegatee 1is deemed
to be the act of the delegator and has the same legal

effect as that of the delegator (Cuff 1986 : 2).

During the currency of a delegation, the delegator is not
deprived of the relevant powers, duties and functions and
can at any time on his own volition resume those powers,
duties and functions (Cuff 1986 : 9). For example, he
can terminate the delegation or he can even exercise or
perform those powers, duties and functions during the

currency of the delegation.

The assignment of powers, duties and functions is, on the

other hand, not the act of the person empowered or
required to exercise or perform the relevant powers,
duties and functions, but, 1is the result of the actions
of a third party, who 1in this case , is the State
‘President. During the currency of the assignment, the
person originally so empowered, cannot exercise the
assigned powers, duties and functions, and, also cannot,

by his own act, achieve the reversion of the said powers,

duties and functions to himself. This
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reversion requires the intervention of the ocutside third

party (Cuff 1986 : 16).

During the currency of an assignment of powers, duties
and functions, the person originally empowered or
required to exercise or perform the relevant powers,
duties and functions is not capable, as in the case of
delegation, of exercising or performing the relevant
powers, duties or functions. He also cannot interpcse in
matters which have not been finalised by the assignee

( Cuff 1986 : 16).

The case of authorisation again shows similarities to and
variations from both delegation and assignment 1in the
sense that authorisation 1is effected by a third party and
not, as in the case of delegation, by the holder of the
original powers, duties and functions. Unlike 1n
delegation, the action of the person authorised is not
deemed to be that of the person originally empowered or
required to exercise or perform the relevant powers,
duties and functions. Unlike the situation of an
assignment, in authorisation the person originally
empowered,or required to exercise or perform the relevant
powers, duties and functions can during the currency of
an authorisation also exercise or perform the relevant
powers, duties and functions 1if the terms of the

authorisation so stipulate (Cuff 1986 : 18).
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Therefore, if the terms of the authorisation do not
permit concurrent exercise or performance of relevant
powers, duties and functions by both the original and the
new holders of powers, and if it 1is an assignment of
powers, duties and functions, these powers, duties and
functions are not delegated to a delegatee. Rather, they
are transferred to a new holder. O©n such projects, Kwa-
Zulu and NPA cannot be construed to be delegators who are
still responsible for the completed JEA acts on these

assigned or authorised tasks.

However, JEA, in terms of the Joint Executive Authority
for Kwa-Zulu and Natal Amendment Act, 1991 (Act 74 of
1991) may delegate to 1its Chief Executive Officer,
officer of Kwa-Zulu, officer of NPA, and officer of
another statutory body. This statuteory provision opens
another dimension of delegation, which is that, apart
from delegating within a system from top to bottom rungs,
it is also possible to delegate cutside the superviscory
hierarchical structures. Within the JEA administrative
arm, delegation 1is in the form of written instructions
and duty sheets for each work station. Further delegation

trends will be evident once this office runs Jjoint

projects.
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Lines of communication

Seeing that in the office of the Chief Executive Officer
there are persons who work together 1in an organised
manner in order to achieve common objectives,
communication is of utmost importance Roux (1991 : 37)
sees communication as a '"binding factor" which unites a
large number cof fragmented activities into one meaningful

whole. It is a two-way process in that, on one hand,

verbal or non-verbal information, on the basis of which
decisions are taken for performing activities, is

transmitted. On_the other hand, this information is

received and reacted upon. In the office of the Chief
Executive Officer one identifies two levels of
communication, namely:- the internal and the external

communication levels.

Internal communication

This refers to the communication which happens within the
office of the Chief Executive Officer. Between the Chief
Executive Officer and the rest of his staff the
communication is vertical 1in that its movement is
downwards and upwards. The same situation is found

- - - J.-
between supervisors and supervisees at various levels.
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In this office this vertical communication manifests
itself in the handling of correspondence. For example,
all out-going correspondence 1s signed by the Chief
Executive Officer. It 1is also evident in these other
traditional communication practices of memoranda from the
Head of office to the rest of the staff, or vice versa,
or from supervisors to supervisees, or Vvice versa, and

circulars flowing from the Head of office.

Further, it is evident in reports that are submitted by
officials after attending outside meetings on behalf of
the Chief Executive Officer if the office has to respond
without delay. Lastly, it is evident 1in policy directives
passed down by the Chief Executive Officer at meetings
between himself, on one hand, and his Deputy Directors
and the Assistant Director (Financial management) , on

the other hand.

Horizontal communication seems to be the most favoured
form of communication at this office. It takes the form
of informal communication, as if this office has a flat
structure, where everybody 1is at liberty to communicate
as a peer with everybody else. An obvious advantage of
this 1informal kind of communication is in that it
promectes a relaxed working atmosphere, and it is made
possible by the small size of this office. There are also

staff meetings chaired by the Chief Executive Officer
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where all -staff memberé “attend and are required to
contribute freely as equals. Another horizontal

communication takes place during tea and lunch breaks.

In this office there 1is no dilagonal communication
evident, probably because it 1s a small office with no
section, division, branch and departmsnt layers, to
foster communication betwsen a member of one section with
a member ¢of another section, or division, or branch, or
department. This small office 1s Just mads ¢f work-

stations.
»*

S

Of the five communication patterns, namely: chaln

communication, wheel communication, circle communication,

all-channel communication, and Y communicaticn; the
communication pattern within this office 1is bstter

represented by the all-channsl communication pattern. For

]

a wvisual rplcture sce Roux's (19921:37) patterns

(W]
1

communication in Figure 11 beslow.

rry
()

lgure 11

SCHEMATIC REPRESENTATION OF COMMUNICATICN PATTERNS.

}

All-channal e

Chain Wheel Circle

-
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o2 External communication

Outside itself this office must communicate with the JEA
policy-making body, Kwa-Zulu, NFA, Joint Services Boards,
Central Government Departments, etc. The Chief Executive
Officer is the link between this office and these outside
agencies. In the JEA policy-making body the Chief
Executive Of ficer attends all meetings providing
secretarial services. As the custodian of the JEA
legislation he is required to administer it and at JEA
meetings he must guide the JEA deliberations to fall in
line with the provisions of the JEA Acts. Providing this
guidance involves him in participating actively at these
meetings by way of making inputs at meetings and
supervising the implementation of JEA resolutions outside

meetings.

The office of the Chief Executive Officer does a lot of
communication with Kwa-Zulu. At the beginning this
communication was channelled through the office of the
Secretary for the Chief Minister, but that delayed
results when a response was expected in another Kwa-Zulu
Department. Now the communication is directly with the
department concern. The Secretary for the Chief Minister

is supplied with copies of correspondence to be abreast

of developments.



183

With NPA the office of the Chief Executive Officer
communicates directly with the Branch or Department which
must respond. The Provincial Secretary 1is not furnished
with copies of correspondence between the office of the
Chief Executive Officer and various parts of his

Administration.

When NPA and Kwa-Zulu departments that render the same
services meet 1in inter-departmental liaison committees,
the office of the Chief Executive Officer is always
represented. The JEA representative guides meetings on
areas of duplication of services, and helps these sister
departments to understand clearly the envisaged areas of
co-operation between them, and what is required in terms
of the JEA legislation and resoclutions to transfer

overlapping services for administration centrally by the

JEA.

Between this office and the Central Government,
communication is direct. For example, as this office was
negotiating about the funding of joint services boards,

it was communicating directly with the Department of

Finance.

To enhance communication between the Kwa-Zulu/Natal
regional structures with the Central Government, the JEA

has established a Natal Co-ordinating Minister's Forum
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and vested the secretarial services of this forum on the
office of the Chief Executive Officer. These secretarial
services are rendered by the newly created post of the
Deputy Director(Specialised Services). This forum is
constituted by three Ministers representing the Central
Government, three Ministers from the Kwa-Zulu Cabinet who
are JEA members and three Members of the Natal Executive

Committee, who are alsoc JEA members.

This office is also the custodian of the legislation
controlling the establishment and the functioning of the
joint services boards. However, the administration of the
Joint services boards was, through a JEA resolution,
delegated to the Local Government Division of the NPA
Community Services Branch. As such the communication on
matters affecting the Jjoint services boards by this
office is directed to this Division, and the
communication between the Division and the various boards
is supplemented with copies of correspondence to this

office of the Chief Executive Officer.

As an open system, this office's communication within and
outside itself is not confined to the work it must do in
the line of duty. It also attempts to inform the public
by wvarious means about its work. Its public relations
work is vested in the Kwa-Zulu Bureau for Communication

which from time to time makes publications about this
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office and the activities of the JEA. Some of 1its public
relations work 1is alsoc undertaken by the NPA Public
Relations Division. When it becomes necessary for a press
statement to be made from this office about certain
activities, this has to be cleared by the JEA policy-
making body, Kwa-Zulu Cabinet, and the Administrator-in-

committee.

There is also a record to the effect that the Chief
Executive Officer on invitation delivered a paper in a
seminar on regional structures, presenting the role
played by the JEA. Here, he was communicating about the
potential of this public institution to members of

various disciplines coming from far and wide.

The last form of communication evident in this office is
the annual report. Every year, the annual report is

tabled before the Kwa-Zulu Legislative Assembly and

Parliament.

Although examples of internal and external comunication
evident 1in this office have been given 1in the above
paragraphs, it must be noted that these examples do not
cover the entire JEA communication net-work. The
communication between this office and the Durban City
Council is an example of one area which 1is not covered,

and there are still many others.
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Co-ordination

The disivion of work, and delegation discussed above
leaves an impression of a very disjointed service within
the JEA. The communication that was said to be taking
place begins to show some thread that pulls together the
work that has been divided and delegated. This co-
ordination further confirms that at some point in this
institution these activities are co-ordinated to ensure
unity of action. Therefore, the primary aim of co-
ordinating institutional activities is to harmonise and
synchronise a diversity of institutional activities in
order to improve efficiency and effectiveness,and alsc to
minimise duplication and overlapping of services (Roux
1991: 46).

In this office co-ordination 1is evident at two levels,
namely: the micro (that is, internal) co-ordination
level; and the macro (that is, external) co-ordination
level. The micro co-ordination is determined by the
organogramme of the institution. For example, Figure 10
shows that all communication channels lead to the Chief
Executive Officer for co-ordination. The Chief Executive
Officer is the spokesman for the Secretariat office and
l1s also the Accounting Officer for JEA and, therefore

responsible for financial matters.

He wuses meetings to co-ordinate the activities of his

staff members. He prepares and places at the disposal of



187

his staff members circulars, office instructions,
procedures, and manuals to ensure a uniform performance
of work. All these instruments promocte micro co-

ordination in this office.

At macro level co-ordination is enforced primarily by
both super-powers of Kwa-Zulu and NPA. Take the function
of personnel provision 1in this office. Both these super-
powers provide in their respective staff establishments
posts required by this office. They both advertise this
office's vacant positions, and 1invite applicants from
both Administrations. They, theresafter,supply this office
with a short list of candidates from which to select and
make an appointment for a vacant position. If the
appointed candidate comes from Kwa-Zulu, to harmonise the
appointment, he will first be appointed in the Kwa-Zulu
staff structure then, seconded to the JEA. The same

procedure for macro co-ordination is wused in respect of

the NPA candidate.

Macro co-ordination is also evident in the funding of JEA
projects which 1is strictly controlled by the Treasury
Instructions and the Financial Regulations expounded by

the Central Government.
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SUMMARY

In summarising it is emphasised that this process of
organising produces a framework for the institution. Two
aspects of this framework are evident in this study.
These are the JEA basis for organising and the dynamics

of organising (or the organising processes) in the JEA.

The basis for organising sets the direction to be
followed by the institution. It does that through certain
activities. It defines the mission, goals and objectives
for the institution always to be on course and to know
when it moves off course. It provides a management plan.
It describes the client who is served by the institution.
Lastly, it identifies the strategies which are used by

the institution to achieve set goals and objectives.

The dynamics of organising are implemented within the
parameters set by this basis for organising. One of their
prime functions 1is to divide the work within the
institution. This entails a number of activities. The
span of control 1is worked out. The unity of command is
provided. Some duties are arranged in such a manner that
they are controlled at a central point and others are

delegated to various decentralised positions. Lastly, the



services are grouped according to line, domestic and

staff services.

There is also the function of allocating authority(power)
to each relative responsibility or duty. Another function
is that of providing the communication network within the
institution, as well as with the outside systems. Lastly,
there 1is the function of ' co-ordinating the efforts of
every unit to make it a team effort for realising set

goals and objectives.



CHAPTER FIVE

FINANCING

INTRODUCTION

When public policies are in place and organising has been
done, financing comes in as a muscle to ensure that there
is money to enable these organisational structures to
provide services for general welfare. Therefore, in
the administrative process of financing, the public
managers grapple with challenges imposed by money - a
very much sought after commodity that can be earned,
saved, spent, stolen and even embezzled; and a commodity

which is, and will always remain, scarce.

This chapter studies public money as it is procured,
handled and controlled by the JEA. In 1itself this
analysis has three basic concerns, namely:-
(a) to portray financing in this institution as it
is, and not as it should be:
{(b) to search vigorously, by means of social scientific
methodology, for causes and consequences of this
financial situation; and
(c) to confine the analysis in the areas of:-
* revenue sources to the JEA,
* financial planning and budgeting,
+ execution of the budget by the JEA, and

¥ financial control exercise in the JEA.
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REVENUE SOURCES

Being a public institution, the JEA 1is funded by the
State. Therefore, in the analysis of the JEA sources of
revenue, it enhances the understanding to first study the
sources of the State revenue, the mechanisms of the safe-
keeping of State money, and the classification of revenue

by the government.

Sources of State revenue

Contrary to the usual commer