













































































































































































































































































































































































































































































































































































































































































































































































5.12.6 Forum of South African Directors-General

The Forum of South African Directors-General (FOSAD), a non-
statutory body consisting of the Director-General in the Office of the
President, the Director-General of the Provincial and Local
governments as well as the nine Provincial Directors-General. It
functions as a technical and administrative support body for the PCC
(http://www.forumfed.org/libdocs/IGR Book 1/IGR-za Olivier.htm,
(accessed, 10 October 2014).

5.12.7 Committee of Ministers and Members of Executive
Councils

Mentzel and Fick (1996:120) regard the Committee of Ministers and
Members of Executive Councils (MINMEC) as an informal, advisory
and implementation executive structure. The MINMEC consists of the
national line function Ministers and provincial Members of the Executive

Council of Provinces.

Some examples of such committees are the MINMEC for Social
Development, MINMEC for Local Government and the Department of
Environmental Affairs and Tourism MINMEC (Setai, 1994:228).

The current MINMEC structures are faced with numerous challenges.
Some of the challenges are that these committees are informal,
advisory and implementation executive structures and therefore do not
have real decision-making powers. The role and functions of the
various committees of MINMEC were formalized in terms of the
Intergovernmental Relations Framework Act to enable these structures

to have more binding decision-making powers.

5.12.8 The Intergovernmental Forum

According to Mentzel and Fick (1996:123) the Intergovernmental
Forum (IGF) is regarded as the most important intergovernmental
institution because of its role as intergovernmental policy planning

body.
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In 1999 the PCC emerged as the successor to the IGF. The IGF is also
concerned with the formulation of intergovernmental policies and
strategies; is involved with multi-sectoral policy matters as well as
financial, fiscal and other governmental resource matters; is involved in
concurrent line function competencies because of its conflict potential
as well as in the effective and efficient functioning of government
systems and constitutional issues. The IGF has no legal basis for
decisions reached and no legal mechanisms are in place to ensure that
the spheres of government adhere to decisions taken by the IGF
(Department of Provincial and Local Government, 2006/2007:13).

5.12.9 Provincial Intergovernmental Forums

Various provincial coordinating structures also exist and their
establishment is provided for in the Intergovernmental Relations

Framework Act.

Each PCF adopts its own internal rules. While attendance can be
extended beyond what is prescribed in the Intergovernmental Relations

Framework Act, the forum should remain high level and focused.

Ideally, municipalities should participate in agenda setting for these
forums otherwise the PCF becomes an array of provincial
presentations to the municipalities (South Africa. Department of

Provincial and Local Government, 2007:23).

A more recent study has indicated that the new PCFs comply with the
Intergovernmental Relations Framework Act in terms of composition,
but have generally not gone beyond this to ensure extensive

representation from both provincial government and municipalities.

Also, the size of provincial IG forums has increased remarkably, with
research indicating that in some of the largest provincial structures
more than 170 officials and politicians attend meetings. These specific

IG structures are as ‘an all-in forum’ much closer to a conference style
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gathering rather than to a focused IGR forum contemplated by the

Intergovernmental Relations Framework Act.

However, in 2006 only a few provincial IG structures had adopted
protocols for internal procedures as also required by the Act, but the
operation of PCFs has, reportedly, improved in terms of IG

engagement.
5.12.10 Local Government Budget Forum

The Local Government Budget Forum (LGBF), established in terms of
section 5 (1) of the Intergovernmental Fiscal Relations Act 97 of 1997,
consists of the Minister of Finance and the nine provincial MECs
responsible for provincial finances. Its function includes being
consulted on all fiscal, financial and budgetary matters affecting the

local spheres of government.

The South African Local Government Association (SALGA), recognised
in terms of section 163 of the Constitution (with reference to the
Organised Local Government Act 52 of 1977 [section 2(a)] as a national
body representing municipalities), consists of provincial local
government associations (http://www.forumfed.org) [Accessed on 10
October 2014].

5.12.11 Challenges facing intergovernmental relations

Managers of disaster management centres and disaster management
officers should be aware of the challenges facing intergovernmental
relations in the RSA. Disaster management programmes also differ in
the institutional relationships among levels of government that are
established by such factors as funding flows and assignment of

implementation responsibilities (Peter and Williams, 1986:31).

Malan (2005:241) has identified two important deficiencies of
intergovernmental relations despite the implementation of the

Intergovernmental Relations Framework Act 13 of 2005. The first one
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is that there are always a variety of processes and structures whose

roles and relationships are mostly uncertain.

The second deficiency is that while intergovernmental relations policies
attempt to provide clear and manageable structures and programmes,
policy priorities often act across ministerial mandates and traditional
policy fields. In the view of the former Minister of Finance, Trevor
Manuel, during his 2007 address to the National Council of Provinces,
there are numerous administrative challenges which largely relate to
resource allocation in the context of intergovernmental relations
(Phago, 2013:4).

The Public Service Commission (2009:7) argues that IGR challenges
stem largely from a need to manage tensions created by the distinct
status that the three spheres of government share and the unbalanced

authority which differentiates them.

These challenges are perhaps most evident in cases of special purpose
projects or programmes of a national scale which require inputs from

all three levels of government.

Another intergovernmental relations challenge is the clarification on the

role of provincial government in RSA (Malan, 2012:119).

There is according to Malherbe (2008:46) a marked discrepancy
between the de jure and de facto position of provincial government in
South Africa.

The other challenge is the human factor in intergovernmental relations
(Malan, 2012:120). According to De Villiers and Sindane (2011:29) the
people dimension in intergovernmental relations and cooperative
government should not be underestimated as intergovernmental
relations activities do not only take place in a formal or statutory

manner, but also informally.
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5.12.12 The Intergovernmental Relations challenges of managing

joint programmes

The preparations for the successful hosting of the 2010 FIFA World Cup
presented an opportunity for Public Service leadership to provide the
necessary strategic leadership in terms of the overall effective
coordination of intergovernmental relations and muilti-sectoral projects
that can be managed within a specified period. In this regard, a specific
institution arrangement was established which gave the necessary
technical support to those already provided in the IGR Act. The creation
of these special structures enhanced the effective coordination and
management of the overall preparations for the successful hosting of
the 2010 Fédération Internationale de Football Association (FIFA)

World Cup (Public Service Commission, 2009: vii).

To ensure effective coordination of policy implementation between the
spheres of government, the Intergovernmental Relations Framework
Act requires that Implementation Protocols (IPs) must be entered into
by national, provincial and local levels. Given the importance of the IPs
in the implementation of national priorities, such as the development of
the public transport infrastructure, the extent to which these instruments

are employed was assessed.

The Public Service Commission established that IPs were not always
developed as required or are not adequately coordinated. The
municipalities in particular appeared to know very little about the IPs

(Public Service Commission, 2009: ix).

The Inaugural Report (2008:32) mentioned the following pertaining to
the numerous challenges associated with the successful undertaking
of joint work, which includes the definition of clear mandates to
intergovernmental and interdepartmental task teams; the need to map
intergovernmental programmes and projects to individual public
institutions’ budgets; effective decision-making when the number of

relevant stakeholders is large and authority and accountability are
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diffused; and the need to create a culture of joint work rather than a

fixation on individual institutional achievement.
5.13 CONCLUSION

The system of intergovernmental relations in the RSA requires the three
spheres of government to forge strong, flexible goal-directed
partnerships that can promote collaboration without weakening
performance and accountability. This can only happen if political office
bearers and officials in the public sector change their mindset to
embrace cooperation. The system of intergovernmental relations
should assist government to set, execute and monitor key development
priorities regarding the creation of work, fighting poverty and reinforcing
national pride, given the relative autonomy of provincial and local

governments in key areas of social delivery.

The importance of cooperative government and intergovernmental
relations in promoting sustainable development cannot be ignored. In
most instances, the national and provincial spheres of government in
the RSA create the institutional structures to facilitate sustainable
development, whereas local government is seen as the delivery agency

for development programmes and projects.

It is important that the devolution of functions to provincial and local
governments should be in line with their capacity to implement these
functions in order to prevent unfunded mandates being devolved to

provincial and local governments.

It is necessary for national government to have not only a policy on the
intervention of national government, but also on the resumption of
functions delegated to the other spheres. Although the
intergovernmental relations system and institutions in the RSA have
shortcomings, they still provide a cooperative model of developmental

governance.
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CHAPTER 6: INTERGOVERNMENTAL RELATIONS AS A
PLANNING INSTRUMENT FOR AN
INTEGRATED DISASTER MANAGEMENT
STRATEGY

6.1 INTRODUCTION

Section 40(1) of the Constitution determines that ‘government is
constituted as national, provincial and local spheres of government
which are distinctive, interdependent and interrelated’. The distinctive
element refers to the autonomy enjoyed by the spheres; that is, the
degree to which each sphere is the final decision-maker on a particular
matter that falls within its area of competence. The creation by the
Constitution of this decentralized governance system, which comprises
the three distinct but interrelated spheres of government, also gave rise
to the need for a systematic system of IGR to give effect to the
principles of cooperative government which have a direct influence on

the effectiveness of disaster management in the RSA.

According to Part A of Schedule 4 of the Constitution, national and
provincial government bears primary and concurrent responsibility for
disaster management. This means that national and provincial
governments have a legal imperative to ensure that disaster
management is implemented according to legislative requirements.
This does not, however, exempt the local sphere of government from
disaster management responsibilities. Section 156 (4) of the
Constitution provides for the assignment, by agreement and subject to
any conditions, of the administration of any matter listed in Part A,
Schedule 4 (disaster management) that necessarily relates to local
government, if that matter would most effectively be administered
locally and if the municipality has the capacity to administer it. Coherent
and integrated governance requires the alignment of policies and
priorities across all spheres of government.
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Disaster management strategic planning is therefore a vital aspect of
the cooperation between spheres of government. There are a number
of disaster management planning tools that are designed to achieve
alignment across the spheres of government in relation to disaster

management.

Such disaster management needs necessitate the establishment of a
policy, statutory frameworks and an institutional framework to
coordinate and oversee the execution of the policy and statutory
frameworks, as well as the implementation agencies (to execute and

implement all of the above).

These frameworks, focusing specifically on disaster management, are

outlined below.
6.2 POLICY FRAMEWORK

From the above it is therefore clear that disaster management forms an
integral part of the RSA public sector. The RSA government’s disaster
management policy not only pursues these constitutional obligations
but also aims to give effect to the right to life, equality, dignity,
environment, property, healthcare, food, water and social security in
terms of the Bill of Rights of the Constitution (African Centre for Disaster
Studies, 2010:22).

These extensive consultative processes resulted in a broad conceptual
framework, namely the Green Paper on Disaster Management, which
was published in 1996. The contents of the Green Paper were then
narrowed down and consolidated into key policy proposals, which were
published as the White Paper on Disaster Management in 1999. This
was followed by the gazetting of the Disaster Management Bill first in
2000 and then again in 2001. The process then became even more
concise and prescriptive with the promulgation of the Disaster

Management Act in 2002.
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Consequently the National Disaster Management Framework (NDMF)
was gazetted in 2005. Finally, the process broadened again with the
provision of regulations, guidelines and minimum criteria to give effect
to the legislation and the NDMF.

These guidelines and criteria are contained in the National Disaster
Management Guidelines, published in the South African Disaster
Management Handbook Series. The first set of handbooks was
published in 2008 (South Africa. National Disaster Management
Centre, 2008:1-2).

Table 6.1: Evolution of the National Disaster Management Policy

Green Paper on Disaster Management, Feb. 1998;

White Paper on Disaster Management, Jan. 1999;
Disaster Management Act, 2002 (Act no. 57 of 2002), promulgated in
Jan. 2003;

Disaster Management Bill, Jan. 2000;
Disaster Management Bill, 58-2001, Sept. 2001;
Disaster Management Bill, B21-2202, May 2002;

National Disaster Management Framework, April 2005;

29 sets of National Guidelines and two sets of Regulations, May
2008- Version 1.1; and

Provinces, Metropolitan and District Municipalities.

(Adapted from COGTA and Reid, 2008:4).
6.3 STATUTORY FRAMEWORK

The courts (in Government of the Republic of South Africa v Grootboom
2001 1 SA 46 (CC), Minister of Public Works v Kyalami Ridge
Environmental Association 2001 7 BC LR 652 (CC) and Modderklip
Boerderye (Edms) Bpk v President van die RSA 2003 6 BC LR 638 (T)
had started to address the issue of disasters even before the new Act

was promulgated and had held that plans must be put in place to
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accommodate the effects of disasters (Van Wyk and Boshoff,
2003:457).

6.3.1 The Constitution of the Republic of South Africa, 1996

According to section 41 (1) (b) of the Constitution of the RSA, all three
spheres of government are required to secure the well-being of the
people of the RSA. However, the responsibility for disaster
management is specified as a functional area of concurrent national
and provincial legislative competence only (Part A, Schedule 4A

competence in terms of the Constitution, 1996).

Although, constitutionally, the disaster management function in RSA is
a concurrent national and provincial competence, there is global
consensus that the administration of the disaster management function
must be focused in the local government sphere. This is to ensure that
disaster reduction (which includes emergency preparedness and
disaster response and recovery activities) is effectively implemented in
an integrated and coordinated manner. This is particularly relevant in
the RSA context, since the apartheid government has left a legacy of
desperately impoverished and disadvantaged communities, most of
which are subject to high levels of disaster as a result. It is also within
these local communities that smaller but much more frequent disasters
occur and where the costs in terms of loss of lives and property and
financial burden of these are painfully borne (White Paper on Disaster
Management, 1999:25).

Taking the aforementioned into account, the Minister has elected to
exercise section 156 (4) of the Constitution and assign the responsibility
for disaster management to metropolitan and district municipalities in

the country by way of national legislation (the Act).
6.3.2 Disaster Management Act, 2002 (Act no. 57 of 2002)

The Act preceded the World Conference on Disaster Reduction and the
Hyogo Framework for Action (HFA). The Act highlights the role of
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legislation in mainstreaming disaster risk reduction across multiple
sectors and disciplines (South Africa. National Disaster Management
Centre, 2008:16).

Section 8(1) (2) of the Act requires the establishment of a national
disaster management centre responsible for promoting an integrated

and coordinated national disaster management policy.

Section 7(2)(e) of the Act gives explicit priority to the application of the
principle of cooperative governance for the purpose of disaster
management and emphasizes the involvement of all stakeholders in
strengthening the capabilities of national, provincial and municipal

organs of state to reduce the likelihood and severity of disasters.

According to section 7(2) (e) (i) and (ii), the Act also calls for the
establishment of arrangements for cooperation with international role-

players and countries in the region.
6.3.3 National Disaster Management Framework

The NDMF is a policy document required by section 7(1) of the Act to
address such needs for consistency across multiple interest groups and
institutions, by providing a coherent, transparent and inclusive policy on

disaster management appropriate for the Republic as a whole.

The NDMF recognizes a diversity of risks and disasters that occur in
the RSA, and gives priority to developmental measures that reduce the
vulnerability of disaster-prone areas, communities and households. It

also keeps with international best practice (NDMF, 2005:2).

The NDMF places explicit emphasis on the disaster risk reduction
concepts of disaster prevention and mitigation as the core principles to
guide disaster management in the RSA. The NDMF also informs the
subsequent development of provincial and municipal disaster
management frameworks and plans, which are required to guide action

in all spheres of government (NDMF, 2005:3).
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6.3.4 Intergovernmental Relations Framework Act

The Intergovernmental Relations Framework Act was promulgated on
15 August 2005. The Act provides for an institutional framework for the
three spheres of government to facilitate coherent government,
effective provision of service, monitoring implementation of policy and
legislation, and realization of developmental goals of government as a
whole. In spelling out the principles of cooperative government and
IGR, the Constitution binds all spheres of government and organs of

state in each sphere of government to three basic principles.

The first principle is a common loyalty to the Republic as a whole. This
means that all spheres are committed to secure the well-being of the
people of the Republic and, to that end, must provide effective,
transparent, accountable and coherent government for the Republic in
general. This is the object of cooperative government. The second
principle is that the distinctiveness of the spheres should be respected.
A sphere must remain within its constitutional mandate, and when
exercising those powers, must not do so in a manner that encroaches
on the geographical, functional or institutional integrity of another
sphere, except where specifically directed otherwise (South Africa.

Department of Provincial and Local Government, 2007:9).

Section 4 of the Intergovernmental Relations Framework Act states that
it provides within the principle of cooperative government, as set out in
Chapter 3 of the Constitution, a framework for the national government,
provincial governments and local governments, and all organs of state
within those governments, to facilitate coordination in the

implementation of policy and legislation.

The Intergovernmental Relations Framework Act also establishes a
framework for the national, provincial and local government to promote
and facilitate intergovernmental relations to provide for mechanisms
and procedures to facilitate the settlement of intergovernmental
disputes and to provide for matters connected therewith. Apart from

cooperating with other municipal departments within their area of
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jurisdiction, the cooperation with national and provincial government is
also crucially important in order to ensure that the disaster management
function is carried out effectively (African Centre for Disaster Studies,
2011:59).

The Intergovernmental Relations Framework Act expressly states that
parties should attempt to resolve conflicts in the manner envisioned in
any existing agreements between the parties. It is facilitative and not
compulsive in nature. The focus is on creating the opportunities for
substantive dialogue rather than establishing a set of formal
requirements that parties must comply with. The IGR Framework Act
creates an important role for intermediaries, recognizing that parties
may require assistance in reaching an agreement (Community Law
Centre, 2006:8).

6.4 INSTITUTIONAL FRAMEWORK

From 1990 to 1993, there was no single ministry or other governance
entity that wanted to take the responsibility for the formulation and

oversight of a disaster management policy.

It was generally accepted that only a single ministry would be in the
position to take responsibility for the effective management of all
disaster-related activities. This was reflected in the presence of a
Directorate of Civil Protection and Fire Brigade Services located within
the National Department of Local Government and Housing. This
directorate was responsible for overseeing the implementation of the
Civil Protection Act, 1977 (Act 67 of 1977). The new national disaster
management centre officially started operations in 2006 (National

Disaster Management Centre, 2007:35).
6.5 IMPLEMENTATION AGENCIES

Since the discussions on disaster management started in 1994, it was

evident that the new democratic government realized the importance of
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establishing government structures which will largely be responsible for

the implementation of the Act.

Initially the emphasis was on the creation of a national disaster
management centre that will have ultimate responsibility for disaster
management in South Africa as a whole (African Centre for Disaster
Studies, 2011:23-24).

In terms of sections 8 and 9 of the Act the establishment of a national
disaster management centre has the objective of promoting an
integrated and coordinated communication system of disaster

management as illustrated in Figure 6.2 below.

The Act also requires the establishment of a disaster management
centre in each province, metropolitan and district municipality. The
establishment of disaster management centres at local government
level is a legislated competence of district and metropolitan

municipalities.

The RSA’s main disaster management implementation agencies are its
three spheres of government, NDMC, Provincial Disaster Management
Centre (PDMC) and Municipality Disaster Management Centre
(MDMC).
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Figure 6.2: Communication and reporting line in the disaster

management centres
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(Adapted from Tshwane Metropolitan Municipality, 2007:136).

6.5.1 National Disaster Management Centre

The Act requires the establishment of a national disaster management

centre responsible for promoting an integrated and coordinated

national disaster management policy. The Act gives explicit priority to
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the application of the principle of cooperative governance for the
purpose of disaster management and emphasizes the involvement of
all stakeholders in strengthening the capabilities of national, provincial
and municipal organs of state to reduce the likelihood and severity of
disasters. A fully operational national disaster management centre was
established on 1 May 2006 in terms of section 8 of the Act (South Africa.
National Disaster Management Centre, 2007:23).

According to sections 9 and 15 of the Act the national disaster
management centre is the principal functional unit for disaster
management in the national sphere. In essence, the national disaster
management centre is responsible for guiding and developing
frameworks for government’s disaster management policy and
legislation, facilitating and monitoring their implementation, and
facilitating and guiding cross-functional and multidisciplinary disaster

management activities among the various organs of state.
6.5.2 Provincial Disaster Management Centre

The Act requires that the member of the executive council of each
province who is responsible for disaster management must establish
institutional capacity for disaster management in the province. Such
arrangements must be consistent with national arrangements and must
provide the appropriate mechanisms to allow for the application of
cooperative governance to facilitate both intergovernmental and
provincial interdepartmental relations for the purpose of disaster
management. The provincial disaster management centre is the

primary functional unit for disaster management in each province.

Section 32 (1) stipulates that a key responsibility of the PDMC is to
provide support to the NDMC and the metropolitan and district disaster
management centres in the province. It must provide the link between
national objectives and provincial and municipal disaster management

activities and priorities.
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The Act requires provincial disaster management centres to promote a
coordinated, integrated and uniform approach to disaster management,
including the development and implementation of appropriate disaster
risk reduction methodologies, emergency preparedness and rapid and

effective disaster response and recovery, in their province.
6.5.3 Municipal Disaster Management Centre

The establishment of disaster management centres at local
government level is a legislated competence of district and metropolitan
municipalities. In terms of sections 44 and 48 of the Disaster
Management Act, the council of each metropolitan and district
municipality must establish institutional capacity for disaster
management in its area. Such arrangements must be consistent with
national and provincial arrangements and must provide the appropriate
mechanisms to allow for the application of cooperative governance to
facilitate both intergovernmental and municipal interdepartmental
relations as well as community participation for the purpose of disaster
management. The MDMC is the primary functional unit for disaster
management in metropolitan and district municipalities. It must provide
direction for the implementation of disaster management policy and
legislation and the integration and coordination of municipal disaster
management activities and priorities in order to ensure that national and
provincial objectives are achieved. In addition, a key function of the
MDMC is to provide support to the NDMC and the relevant PDMC.

6.5.4 Satellite Disaster Management Centre in local

municipalities

According to the Act, local municipalities are not obliged to have a
disaster management centre. The metropolitan or district municipalities
may establish a satellite centre or fully functional office for handling
issues of disaster management in their area of jurisdiction with multi-

disciplinary agencies.
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6.5.5 National Joint Operational and Intelligence Structure

The National Joint Operational and Intelligence Structure
(NATJOINTS) is the operational arm of the Justice, Crime Prevention
and Security Cluster (JCPS), Director-General (DG) Cluster. It
comprises of all the operational heads of member departments that
include all intelligence agencies. It is a strategic decision-making body
for execution of all JCPS tasking and reports directly to JCPS and DG
Cluster (SAPS, 2014:2). It was established in order to plan, implement,
execute and monitor all interdepartmental and cross-provincial
operations affecting safety, security and stability in the country. The
NATJOINTS has seen South Africa gain an international reputation as

a leader in major event security.

(http://www.southafrica.info/global/brics/security. htmxx.vdmbcE1xniu#
ixzz3F-shycQmdJ [Accessed, 10 October 2014].

6.5.6 National Joint Operation Centre

The National Joint Operation Centre (NATJOC) is made up of the
SAPS, SANDF, Metropolitan Police, State Security Agencies and
representatives of various government departments. The NATJOC was
formed ahead of the 2010 FIFA World Cup and its model is being

retained as one of the lessons learned from the 2010 event.

The operations room collates all relevant departmental information to
create situational awareness. It provides real-time situational

awareness of the entire country for safety and security issues.

NATJOC manages unexpected events within the safety and security
sphere and provides additional interdepartmental support and
resources, where required and requested by PROVJOCs. It also
provides assistance and support for responses to natural disasters
such as earthquakes and floods, upon request by NDMC (South African
Police Service, 2014:6-7).
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6.5.7 The Provincial Joint Operational Centre

The Provincial Joint Operational Centre (PROVJOC) has been
established in all nine provinces to function in a similar manner to that
of the NATJOC (http://www.weegy.com [Accessed on 27 August
2014].

6.6 DISASTER MANAGEMENT STRUCTURES

Since the discussions on disaster management started in 1994, it was
evident that the new democratic government realized the importance of
establishing government structures which will largely be responsible for
the implementation of the Act. The Act makes provision for the
establishment of disaster management structures in all government
spheres. However, the development of disaster management
structures within the provincial and local sphere of government has

occurred only gradually since 1994.

The need to implement such mechanisms was spontaneously
recognized by a number of provinces and municipalities even before
the promulgation of the new legislation (African Centre for Disaster
Studies, 2010:23).

The South African National Disaster Management Policy Framework
and the Act call for the creation of certain institutional arrangements as
shown in Figure 6.3 below in order to assist disaster management

entities on all tiers of government to carry out their legal mandate.
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Figure 6.3: Disaster Management Structures
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6.7 DISASTER MANAGEMENT ADVISORY FORUMS

Sections 5, 7(2)(c)(i—ii), 7(2)(d) and 7(2)(f) of the Act call for the active

participation of all stakeholders, including the private sector, NGOs,

technical experts, communities, traditional leaders and volunteers in

disaster management planning and operations.

Specific arrangements must be implemented to ensure the integration
of stakeholder participation, to harness technical advice and to adopt a

holistic and organized approach to the implementation of policy and

legislation.
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6.7.1 National Disaster Management Advisory Forum

The National Disaster Management Advisory Forum (NDMAF) was
established on 26 January 2007 in terms of section 5 of the Act. The
NDMAF provides a mechanism for relevant role-players to consult one
another and to coordinate their activities with regard to disaster
management issues. The NDMAF serves as a National Focal Point for
disaster risk reduction in the RSA for purposes of the HFA to serve as
a platform for discussing cross-cutting issues of DRR and management
(NDMF, 2005:33).

6.7.2 Provincial Disaster Management Advisory Forums

Section 44 (1) (b) of the Act calls for an integrated and coordinated
approach to disaster management in provinces. To make provision for
the integration and coordination of disaster management activities and
to give effect to the principle of cooperative governance in the province,
the MEC responsible for disaster management in the province may
establish a disaster management advisory forum in terms of section 37
of the Act.

The advisory forum must comprise all the relevant stakeholders and
role-players in disaster management in the province, including non-
governmental and community-based organizations, individuals or
groups with special technical expertise, representatives of the
metropolitan and district municipalities in the province and

representatives of neighbouring provinces.

The establishment of provincial intergovernmental committees and
advisory forums for the purpose of disaster management is not a legal
obligation, but it is difficult to envisage how provinces would be able to
effect the implementation of the Act, and remain consistent with the
requirements of the NDMF in the absence of such structures (NDMF,
2005:34).

260

© Central University of Technology, Free State



: Central University of
Technology, Free State

6.7.3 Municipal Disaster Management Advisory Forums

The Act leaves it to the discretion of a metropolitan or district
municipality to constitute formal structures, such as a municipal
disaster management advisory forum for the purpose of external
stakeholder participation. A municipality is also not obliged to establish
specific internal structures for disaster management (NDMAF,
2005:35).

It is difficult to perceive how the principles of cooperative governance,
integrated and coordinated disaster management, and stakeholder
management could be applied at the local level in the absence of an
appropriate structure. The primary responsibility for the coordination
and management of local disasters rests with the local sphere (Fire
Africa, 2014:57).

6.8 DISASTER MANAGEMENT COMMITTEES

The key performance area (KPA) 1 of the NDMF focuses on
establishing the necessary institutional arrangements for implementing
disaster management within the national, provincial and municipal
spheres of government. It specifically addresses the application of the
principle of cooperative governance for the purpose of disaster
management. It also emphasizes the involvement of all stakeholders in
strengthening the capabilities of national, provincial and municipal
organs of state to reduce the likelihood and severity of disasters. KPA
1 describes processes and mechanisms for establishing cooperative
arrangements with international role-players and countries within

southern Africa.

6.8.1 National Intergovernmental Committee on Disaster
Management

The NDMF (2005:4) calls for the establishment of an Intergovernmental
Committee on Disaster Management (ICDM). The ICDM had to have

been established by the President no later than 13 June 2005 in terms
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of section 4 of the Act and should include representatives from all three
spheres of government. It must be chaired by the Cabinet member
designated by the President to administer the Act. The ICDM must
consist of Cabinet members involved in the management of disaster
management or the administration of other national legislation aimed at
dealing with an occurrence defined as a disaster in terms of section 1
of the Act.

6.8.2 Provincial Interdepartmental Disaster Management

Committee

To achieve these objectives and to promote interdepartmental liaison,
arrangements must be put in place for a forum in which all the key
internal role-players in the administration of a province are able to
participate and where they can coordinate their disaster management

responsibilities.

The Provincial Interdepartmental Disaster Management Committee
(PIDMC) must consist of the heads of department and key staff from all
departments in the provincial government involved in the management
of disaster risk or in the administration of any other national legislation
aimed at dealing with an occurrence defined as a disaster in terms of

section 1 of the Act.

The PIDMC must facilitate integrated and coordinated planning by
providing a forum for the development and implementation of
programmes and projects aimed at disaster risk reduction and other
relevant disaster management activities in the province. In this respect,
the responsibilities and powers of provinces and provincial disaster
management centres are prescribed in sections 33, 34, 38 and 39 of
the Act.

The PIDMC must support the disaster management centre and assist
with supervising the preparation, coordination, monitoring and review
of disaster management plans and their integration into other

developmental processes.
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6.8.3 Municipal Interdepartmental Disaster Management

Committee

The NDMF (2005:35-36) is explicit in requiring that each municipal
organ of state must identify a focal or nodal point for disaster risk
reduction in their hierarchy. This focal point will become the
representative of the department on the Municipal Interdepartmental

Disaster Management Committee (MIDMC).

It has become common practice in the RSA to also establish an MIDMC
at municipal level. Whereas the disaster management advisory forum
contains a number of outside role-players, the aim of the MIDMC is to
provide a forum for technocrats to discuss and solve disaster-risk-
related problems. Senior individuals from all municipal departments
normally sit on this committee. In order to ensure involvement in
disaster-management-related activities, disaster management

becomes part of the job description of the individuals in question.

6.8.4 The Disaster Management Advisory and Coordinating

Committee

It is the responsibility of the Disaster Management Advisory and
Coordinating Committee (DMACC) to ensure the compilation and
maintenance of a corporate disaster management plan by the disaster
management centre, as well as the relevant supportive risk-specific
plans. The DMACC shall be responsible for the review of the corporate

plan on an annual basis.

It is also responsible for making recommendations for changes that are
considered appropriate and the verification of the required support
documents, resources, training, and facilities to ensure that the plan is

maintained.

The DMACC will also have the responsibility of assigning project teams
to address specific risks and develop risk-specific plans (South Africa.

City of Johannesburg Metropolitan Municipality, 2003:12).
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6.8.5 Disaster Management Technical Advisory Committee
(TAC)

Since risk assessment forms the basis of all future risk reduction
projects, the NDMF prescribes the establishment of a Disaster
Management Technical Advisory Committee (TAC) to assist in the
external validation of risk assessment. The TAC should include
nationally recognized specialists in the hazards, vulnerabilities and

disaster risks being assessed (Fire Africa, 2014:58).
6.8.6 Disaster Management Technical Task Teams

Disaster Management Technical Task Teams (DMTTT) are utilized to
ensure that all the relevant role-players are involved in the execution of
the disaster management programme. The task team should, at the
very least, include the portfolio managers of the disaster management
centres and the chairperson of the Technical Advisory Committee
commissioned to serve as the quality controlling body for disaster risk

assessment conducted in the municipality (Fire Africa, 2014:58).
6.9 JOINT OPERATION CENTRE

The term Joint Operation Centre (JOC) denotes the off-site location
from which the JOC coordinator operates. The establishment of the
JOC is an operational imperative vested in the Head of the Disaster
Management Centre. JOCs are established at fixed predetermined
decentralized geographically and logistically appropriate locations with
a clear line of communication for multi-disciplinary operations.
(Australia, 2004:30). Figure 6.4 below explains a South African model
of a JOC which is used by the City of Cape Town (2008:3).
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the event organizers a month prior to the event, for risk grading

purposes (htt://www.saps.gov.za [Accessed on 9 October 2014].
6.9.2 The Street Committee System

Out of the mix of grass-roots militancy and leadership efforts to adapt
to conditions created by service delivery protest, new organizational
arrangements emerged. This involved organizing each township on the
basis of small geographic constituencies that could serve as a unit of
political participation, representation and control. The township was
organized street by street with each street represented by an elected
committee. The area committed each elected two representatives to
what is called the Area Committee Council (ACC). The advantage of
this forum was that it brought together representatives from the existing
organizations in the area. The street committee can regulate economic
transactions between the informal sector and formal sector (Prince,
1999:205).

6.10 FIRE BRIGADE BOARD

The Fire Brigade Board (FBB) was established in terms of section 2 of
the Fire Brigade Services Act, 1987 (Act 99 of 1987). The FBB is
essentially a high-level political forum. The FBB is chaired by the
COGTA Minister and its composition lends itself to promoting and
facilitating intergovernmental relations in the functional area for which
the Minister is responsible as contemplated in section 9 of the

Intergovernmental Relations Framework Act, 2005 (Act 13 of 2005).
6.10.1 National Fire Services Advisory Committee

The National Fire Services Advisory Committee (NAFSAC) is a
statutory committee as established by section 2 (4) and section 2 (5)
(a) of the Fire Brigade Services Act, 1987 (Act 99 of 1987) as amended.

The NAFSAC must perform those actions imposed on it by the Fire
Brigade Board. As a subcommittee of the FBB, the NAFSAC is

mandated to report on its activities at each of the FBB meetings.
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6.10.2 National Search, Rescue and Support Committee

The National Search, Rescue and Support Committee must organize
itself to develop, arrange and coordinate the implementation of a critical
search, rescue and fire support capacity for RSA in times of disaster
where such a large response capacity is required. The Committee is a
statutory subcommittee of the NAFSAC as established by the Fire
Brigade Board under section 2 (4) and section 2 (5) (a) respectively of
the Fire Brigade Services Act 99 of 1987 (as amended). The Committee
also seeks to function as a Rescue Technical Task Team established

by the National Disaster Management Advisory Forum.
6.10.3 National Emergency Response Coordinating Task Team

The major incidents occurring within the borders of the country have
solicited responses from a wide variety of official and private/non-
governmental agencies. Although the majority of those agencies and
organizations are well meaning many are not sufficiently capacitated to
work in a safe and effective fashion. The most crucial aspect of any
multi-agency response is effective command and control. The Task
Team will ensure the coordinated and integrated response by
government structures to any disasters occurring or threatening to
occur within the borders of the RSA (Diener, 2014:1-4).

6.11 VOLUNTEERS

Chapter 7 of the Act provides for disaster management volunteers. In
terms of section 58 of the Act a metropolitan or district municipality may
establish a unit of volunteers to participate in disaster management in

the municipality.

Section 15(1) (g) and section 58 of the Act state that to maintain an
inclusive approach to the participation of volunteers in disaster

management, volunteers are classified into three categories.
These categories are:
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e Units of volunteers;
e General volunteers; and

e Spontaneous volunteers.
6.11.1 Units of volunteers

Section 58 of the Act provides for the participation and registration of
individuals (or groups) who wish to become more actively involved in
an organized structure for disaster management volunteers in the

municipality.

It includes individuals, groups or organizations that already have
specialized skills, as well as those who undertake to be trained in

specific skills in order to participate in this category.
6.11.2 General volunteers

In addition to the provisions relating to the option in Chapter 7 of the
Act, the Act provides for municipalities to establish a unit of volunteers,
while sections 15(1) (g), 30(1) (g) and 44(1) (g) of the Act require
disaster management centres to promote the recruitment, training and

participation of volunteers in disaster management.

This general volunteers category allows municipalities, especially those
that choose not to establish a unit of volunteers, to recruit individuals
(or groups of individuals) who are prepared to assist in the event of a
disaster but do not want to participate in an organized structure or serve

as active volunteers on an ongoing basis.

This category provides a general pool of volunteers who can be drawn
on by the municipality to perform a variety of functions that may or may
not require specialized skills. Volunteers in this category must be
registered and must meet minimum criteria set down in accordance with

the national standard guideline.
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6.11.3 Spontaneous volunteers

Section 58(6) of the Act recognizes that people will always respond
spontaneously to emergencies. Such humanitarian response should

not be discouraged.

However, municipalities must take cognisance of the problems and
complications, including the possibility of injury and damage to property
that may result from the spontaneous, uncontrolled and uncoordinated

actions of volunteers.

Municipalities must take this matter into consideration and must make

provision for it in their planning.
6.11.4 Fire Brigade Reserve Force

According to section 6 A (1) of the Fire Brigade Services Act 99 0f1987,
it is stipulated that a controlling authority may establish a fire brigade

force for its area of jurisdiction.

6.12 A MODEL FOR INTERGOVERNMENTAL RELATIONS
PERTAINING TO THE MUNICIPAL INTEGRATED
DISASTER MANAGEMENT STRATEGY

The composition and functions of various structures and institutions for
intergovernmental relations were explained in the previous and in this
chapter. A large number of the structures for intergovernmental
relations focus on the promotion of intergovernmental relations. Section
11 (c) of the Intergovernmental Relations Framework Act stipulates that
structures in general are designed to discuss performance in the
provision of services in order to detect failures and to initiate

preventative or corrective action when necessary.

It is, however, necessary to analyse relevant structures and institutions
for intergovernmental relations to be able to explain whether the
structures contribute directly or indirectly to the promotion of
intergovernmental relations pertaining to disaster management.
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Because of the very small and indirect role that some of the structures
for intergovernmental relations play in promoting intergovernmental
relations pertaining to disaster management in particular, no further
attention will be given to the following structures, namely the
President’s Coordinating Council, the Mediation Committee, the Public

Service Commission and the Financial and Fiscal Commission.

In this chapter a model for intergovernmental relations pertaining to
municipal integrated disaster management strategy is developed to
assist disaster management officials and practitioners in coordinating

the management of disaster management activities.

The demarcation of the study, as described in the introductory chapter,
guides the focus of the recommendations in the development of a
model for intergovernmental relations pertaining to a municipal

integrated disaster management strategy.

However, before the proposed model is described, it is necessary to
analyse the relevance of current structures for intergovernmental

relations with regard to disaster management.

6.12.1 The relevance of structures for intergovernmental

relations pertaining to disaster management

The study of national, provincial and local government
intergovernmental relations pertaining to disaster management is
necessary because of the stipulations in Schedule 4, Part A, of the
Constitution, where government is charged with the primary

responsibility for disaster management.

The coherent and integrated disaster management governance
requires the alignment of policies and priorities across spheres of
government. Disaster management and strategic planning are
therefore vital aspects of the cooperation between spheres of

government. The current structures for intergovernmental relations and
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their relevance to disaster management are analysed in the following

paragraphs.
6.12.2 National Disaster Management Advisory Forum

As mentioned in a previous chapter, an NDMAF must be established
by the Minister responsible for administering the Act and must be
chaired by the head of the NDMC.

The NDMAF comprises a central nucleus of senior representatives of
the relevant national departments whose Ministers serve on the ICDM,;
the heads of the nine provincial disaster management centres; and

municipal officials selected by SALGA.

Membership of the forum is supplemented by technical experts and

other role-players in disaster management designated by the Minister.

The NDMAF makes recommendations to the ICDM and acts in an
advisory capacity with regard to matters pertaining to disaster
management. The NDMAF is also required to support the programmes
of the NDMC by providing technical expertise. The NDMAF is therefore
the relevant structure to implement intergovernmental relations

pertaining to disaster management.

6.13 A MODEL FOR INTERGOVERNMENTAL RELATIONS
PERTAINING TO THE MUNICIPAL INTEGRATED
DISASTER MANAGEMENT STRATEGY: NATIONAL,
PROVINCIAL AND LOCAL SPHERES

The research reported thus far reveals an urgent need to enhance the
existing structure to promote intergovernmental relations between
organs of state responsible for the management and implementation of
the government mandate of disaster management in the RSA.

According to Mouton (2001:176-177), the typical applications of model

building are to either develop or build a new model or theory, or to

271

© Central University of Technology, Free State



: Central University of
Technology, Free State

improve on existing models and theories, using inductive and deductive

strategies.

It is envisaged that the model will contribute to the improved
management of disasters in the RSA, which in turn will contribute to a
reduction of loss and damage to lives, property, infrastructure and the

environment.

Intergovernmental relations between the statutory organs of state
concerned with the management of disaster management centres and
the establishment of the disaster management forums are important
because of the interdependence of these organs of state with regard to
disaster management activities in order to share information and

consult with one another on matters of mutual interest.

An area of concern pertaining to disaster management is the great
difference in institutional arrangements for proactive and reactive
responses among the nine provinces and the local municipalities. The
different institutional arrangements among provinces hamper effective
intergovernmental relations. Uniform institutional arrangements need to
exist to ensure that healthy horizontal and vertical intergovernmental

relations can take place.

Currently all nine provinces have established a Provincial Disaster
Management Advisory Forum (PDMAF). Each PDMAF adopted
guidelines as laid down in the Act and the NDMF, 2005. All provinces
should, however, consider establishing an internal Provincial
Interdepartmental Disaster Management Committee and Provincial
Technical Advisory Committee. While attendance can be extended
beyond what is prescribed in the NDMF, 2005, the forum should remain
high level and focused. Ideally, municipalities should participate in the

agenda setting for these forums.
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6.13.1 Problem-solving model

Hooper (1999:694) argues that even the most carefully designed
emergency plan is unlikely to anticipate all the requirements for action
in any given disaster. The problem-solving model provides a set of
consequences for planning such as the use of the existing structures
and agencies, coordination, emphasis on response-generated
demands, emphasis on improvisation and preparedness, use of a wide
variety of organization forms including volunteers, and the emphasis on

maintaining a flexible and open system.

The problem-solving model then suggests that planning should be
directed toward developing an effective response by concentrating on
structures which facilitate coordination of a multi-organizational

response (Sylves and Waugh, 1996:92).

Comfort (1988:174) states that agencies which perform well in a
disaster environment have organic and not mechanistic structures. The
characteristics that tend to be found in organically structured

organizations are as follows:

e Job assignments that are not rigidly defined in advance and
that allow for readjustment to the emerging situation;

e Network or matrix communication structures and an emphasis
on maximizing the flow of communications; and

e An emphasis on consultation and coordination and limited

preoccupation with adhering to the chain of command.
6.13.2 Intergovernmental models

The scholars in the field of intergovernmental relations have formulated
four different models which might be utilized to explicate the power
relationships which exist within the American federal system. These

include the conflict, control, cooperative and bargaining models.
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6.13.3 Conflict model

The conflict model posits the existence of separate national and state
entities, highly independent of one another and often hostile in
operation. This model views local government as subservient to the
state and thus enjoying no independent authority whatsoever. The
conflict model is a traditional concept associated with the image of dual
federalism which seems to have little application to the American

federal system today.

In the RSA, the Intergovernmental Relations Framework Act required
that, within one year of its coming into operation, districts had to
establish district intergovernmental relations forums. Most districts

have established district intergovernmental forums (DIFs).

Many local municipalities have questioned the ability or capacity of their
districts to provide leadership and action. The assumption behind the
exclusion of local municipalities in the premiers’ intergovernmental
forum was that communication to the local municipalities could be
facilitated via district municipalities and their DIF (Mlokoti, 2009:18).

Clearly this assumption does not always hold true. One is tempted to
also assume that district municipalities were entrusted by the Act with
the convening, agenda setting and alignment of the strategic plan roles
of local municipalities by virtue of having both the fiscal and political
authority over local municipalities within their jurisdictions; and also
because the local government White Paper had envisaged that district
municipalities, as significant centres of municipal capacity, would play
a strong redistributive and development role. The relationship between
district and local municipalities varies from cordial and cooperative to
conflictual and unproductive relationships. Having two political
structures that must cooperate on numerous complex matters sets the

stage for political conflict.

In December 2004, the Independent Municipal Demarcation Board

(MDB) commissioned a study to discover and understand how the three
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spheres of government are implementing certain powers and functions
as stipulated in the Constitution. In particular, it sought to find out how
provinces and local governments are interpreting and exercising the
powers and functions in relation to municipal roads and municipal public
transport. The enquiry was prompted by the apparent lack of clarity
emerging between the two spheres of government on the definition of
these two powers and functions and secondly on the separation of

respective responsibilities for the delivery of services to communities.

The MDB study found that there were glaring disparities between
provinces in terms of their regulatory and policy development roles in
relation to these functions. Even where provinces had developed
supportive infrastructure, it did not seem to translate into tangible
programmes at municipality level. It became clear that the objective of
a well-managed intergovernmental system in achieving coherent
service delivery can be crippled by undefined -constitutional
responsibilities. The lack of clarity on the division of powers and
functions between district and local municipalities is a major cause of
conflict (Mlokoti, 2009:19-20).

6.13.4 Control model

The control model depicts state and local governments as
overwhelmed by the power and resources of the national government.
The essential relationship among the three levels of government is one
of interdependence, which is state and local dependence on national
direction and support (Stratton, 1989:169).

The RSA national government has, with effect from 1 July 2006,
repealed the legal right of district municipalities to collect levies,
removing it as a local tax instrument. This process has severely
weakened the political authority of the district municipality. It created an

anomaly in the district municipalities’ functioning.

The district municipalities now have to plan, budget and operate on the
basis of allocations from national government. It is unheard of in the
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field of local government to have the funding of a municipality’s
integrated plan and all its operations entirely reliant on an outside

source, and not its own revenue, for its execution (Mlokoti, 2009:18).
6.13.5 The cooperative and the bargaining models

These models are sophisticated enough to accommodate the diverse
resources and modes of action available to national, state and local
governments during the process of implementation. These models are
related in that both point to a sharing or intermingling of authority among

governments involved.

The key to the difference between the two models is that the
cooperative model views the three levels of government as united by
common goals whereas the bargaining model allows for the
coexistence of a variety of goals (intergovernmental and/or intra-
governmental) in the delivery of particular goods and services
(Stratton,1989:169).

6.13.6 The bargaining model

This model should be viewed as a refinement of the cooperative model.
This model suggests that each of the various participants enjoys some
autonomy, support or resources in order to be included in the policy
negotiations. It is non-judgemental in that it does not presuppose any

power relationships or policy outcomes.

The research of this thesis supports the cooperative model of an
intergovernmental system. The analysis above indicates that the three
levels of government views are united by common goals (Stratton,
1989:169).

6.13.7 Citizens Advisory Committee as a Model for Public

Participation

With regard to governmental policy making, Citizens Advisory
Committees (CACs) were usually established to provide general
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guidance on implementing environmental law, promulgating regulations
and issuing permits for and planning of potentially polluting facilities
(Renn, 1995:104).

Legitimacy of the CAC Model is based on the argument that citizens
and interest positions affected by a certain problem are represented by
CAC members (Renn, 1995:106).

6.13.8 A multi-dimensional model for cooperative environment

management

A multi-dimensional model for cooperative environmental
intergovernmental relations in the RSA was originally developed by
Plummer and FitzGibbon (2004:15) as adapted to the South African

disaster management scenario.

According to Plummer and FitzGibbon (2004:15), the first dimension
describes the nature of power-sharing in partnership, collaborative and
co-management relationships. The second dimension of the model
details the scope of potential actors involved in cooperative
environment. The third dimension of the model encompasses the
institutional and operational process features (Plummer and
FitzGibbon, 2004:16).

Institutional arrangements are understood as:

e Legislation and regulations;

e Policies and guidelines;

e Administrative structures;

e Financial arrangements;

e Political structures and processes;
e Historical customs and values; and

o Key participants or stakeholders.

The institutional arrangement, in which cooperative environmental

management is set, may range from highly formalised to loosely
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defined or informal and determines the manner in which the process is
made operational (Malan, 2009:1146-1147).

The researcher is of the opinion that this is a model that could be
considered in disaster management in the RSA, because the model
allows everyone with a legitimate stake in disaster management to have

the opportunity to participate in decision-making (Malan, 2009:1145)

In the RSA context, participants in cooperative governance in disaster
management may involve representatives from government
departments, organs of state, private sector institutions, municipalities
and traditional authorities (Malan, 2009:1146).

In the case of the RSA, the existence and successful functioning of
formal and informal intergovernmental relations structures and
mechanisms and their ability to participate in, support and monitor
institutional and operational processes for disaster management will
play a crucial role in the promotion of cooperative disaster management
(Malan, 2009:1147).

6.14 A MULTI-DIMENSIONAL MODEL FOR COOPERATIVE
GOVERNANCE IN DISASTER MANAGEMENT FOR THE
DEVELOPMENT OF AN INTEGRATED DISASTER
MANAGEMENT STRATEGY

As previously mentioned in the preceding chapters the term
cooperative government and intergovernmental relations s
increasingly used in the context of disaster management. In the RSA,
the fragmentation of departments dealing with different elements of
disaster management resulted in the fragmented application of disaster
management policies and legislation. Even after twenty years of
democracy, the national departments, provincial sector departments
and municipalities are struggling to rid themselves of past practices of

non-cooperation and silo operation mentality.
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The Act, NDMF and Intergovernmental Relations Framework Act
provide for integrated cooperative disaster management and prescribe
particular Key Performance Areas and Enablers that government

should take into account in decision-making (Malan, 2009:1143).

There are several disaster management structures that were
established to enhance disaster management intergovernmental
relations in the RSA as highlighted in the previous chapters (Malan,
2009:1144).

Intergovernmental relations and cooperative governance principles are
also found in other legislation guiding decision-making as listed in
chapter 1 of this thesis, but are not discussed in detail. The mere
existence of structures and mechanisms of intergovernmental relations
and cooperative governance pertaining to disaster management may
not guarantee that the principles of cooperative governance in disaster

management will be adhered to.

It is the effective and efficient functioning of these structures and their
commitment to developing a mindset of cooperation that may promote

sound intergovernmental relations (Malan, 2009:1145).

In this chapter 6, the disaster management model for cooperative
governance will be presented systematically using a graduated format
to illustrate ten (10) escalating levels of cooperative governance

spheres of government.

As with any other management environment, certain management
levels can be identified in the RSA public sector. These management
levels are directly related to the hierarchical structure inherent in any

public sector.

Du Toit, Van der Waldt, Bayat and Cheminais (1998:174-177); Robbins
and De Cenzo (1995:3); Kroon (1990:13- 15); Kroon, 1997:468; Kast
and Rosenzweig (1979:111-114); Hannagan (1995:6, 19, 20) as well

as Pearce and Robinson (1989:7-9), all identify three different levels of
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management, i.e. that of strategic (top management), tactical (middle

management) and operational (junior management).

According to Mouton (2001:176-177), the typical application of model
building are to either develop or build a new model or theory, or to
improve on existing models and theories, using inductive and deductive

strategies.

A disaster management cooperative governance model reflects the
formal structure of an organization as per legislation of the Act. It also
shows the relationship and division of activities into different functions
and sections and it depicts the authority and responsibility lines which,
at the same time, represent the official communication lines (Dubrin,
1990:183).

The illustration in Figure 6.5 below shows that the disaster
management cooperative governance model for disasters involves a
very complicated, widespread structure. The viability of this model is
based on several crucial assumptions about the responsibilities of
governmental institutions. According to Schneider (1995:36), there is a
belief that disaster planning, preparation and response are best

handled at the local level.

The second assumption is that no single level of government is to
dominate or control the entire process. Even when the national and
provincial government becomes involved in a disaster situation, they
are not to supersede or overpower the actions of local government
levels. All three spheres of government are supposed to continue
working together to provide relief to disaster-stricken communities
(Schneider, 1995:36).

As indicated in the previous paragraph, the model for disaster
management cooperative governance will be presented systematically,
using a graduated format.

In the model:
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- Solid black arrows denote the span of management and authority;
- Dotted blue arrows denote communication lines;

- Solid orange arrows denote situation reporting lines;

- Solid red lines denote jurisdictional resource/capability/authority

limits approaching/reached.

A dotted red arrow denotes triggers signaling the escalation to the next
level of response (Reid, 2005:111).

6.14.1 Span of management and scope authority

The scope of management applied at strategic (national) level is the
vertical command decision-making, exercised by the President,

Minister and National Disaster Management Centre.

According to Alexander (1995:36), hierarchy as a coordination
mechanism is the most familiar mechanism used to produce
coordination between programmes and organizations within the public

sector.
6.14.2 Communication

It involves two-way vertical communications between the National
Disaster Management Centre, Provincial Disaster Management Centre
and Municipal Disaster Management Centre; horizontal communication
between spheres and agencies of government personnel
(NATJOINTS, SANDF, SSA, PROVJOINTS) and critical stakeholders

in the execution of their duties.
6.14.3 Reporting

A reporting line is a predetermined protocol for situation reporting and
information sharing within and between the various levels of response
management (Australia, 2004:38). The model encourages reporting to
be done or executed in terms of internal agency operating protocols.

Establishing and changing reporting lines of control is another
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structural, hierarchical way for achieving better coordination
(Alexander, 1995:39).

According to Bouckaert, et al (2010:34), the underlying argument is that
to understand social and political dynamics, it is necessary to identify
the basic process and resources such as bargaining, cooptation and
coercion that are required to make coordination or other organizational

processes function effectively.

The model incorporates the local councillor as a first point of entry,
followed by the community-based structures, like disaster management
volunteers, community emergency response team and fire brigade
reserve force. All these structures will be managed under the command
and control incident management systems. The SAPS- JOINTS will

coordinate a response if vulnerability or a hazard is of a security nature.

Whetten and Rogers (1982:17-31) rank coordination strategies in
accordance with their level of voluntarism coerciveness. They
distinguish between control strategies based on authority, structural
changes (hierarchy) and cooperative strategies based on mutual

exchange of resources, cooptation and information networks.
6.14.4 Trigger

A trigger is the term used to signal the need to activate a higher level
of response. According to Reid (2005:109), the four triggers identified

are:

e Equipment resources depleted;

e Human resources depleted’;

e Organizational capabilities exceeded;

e Situation demands exceed jurisdictional or legislative authority;
and

e Contingency reserve threshold exhausted.
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Figure 6.5: Cooperative model for municipal integrated disaster

management strategy

Adapted from Plummer and FitzGibbon, 2004; Malan, 2009:1146

Note: See page 283 A for an A3 insertion of the above model.
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The South African Disaster Management Amendment Bill (10-2015)
section 8(1) proposes that the National Disaster Management Centre
be established as an institution within the public service. It also
mentions that the function should be centralised at the Office of the
President, the Office of the Premier and the Office of the Mayor. The
two forms of proposed government structures where the model can be

implemented successfully are discussed below.

Advantages and disadvantages of alternative institutional forms

available in the South African Government

The model proposed in Figure 6.5 recommends that the structures of
government, as depicted in Figure 6.6, must be implemented in order
for the model to operate effectively. This section summarises
information on the institutional forms available in the South African
government sector. It has been extracted and adapted from two
presentations developed by the Department of Public Service and
Administration (DPSA), dated April 2010 and March 2011, respectively.
As Figure 6.6 depicts, three options are available for disaster
management in the public service. With an increasing order of
managerial autonomy, it ranges from being a ‘simple’ branch in a
department; to having a trading entity status in a branch of a
department; to being a government component reporting directly to the
executive authority, i.e. the Minister. A fourth option is also available,
namely a public entity, although it falls outside the direct management
of the public service. Two new organisational forms in the public service
are provided for to supplement the departmental organisational form,
namely a government component and a specialised service delivery
unit. It is envisaged that the proposed model will be better suited in the
implementation of the government component and specialized service

delivery unit as a structure for disaster management (DPSA, 2013:7).
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Figure 6.6: Government Component and Trading Entity

Public Entity — PFMA

Trading Entity and Government Component — PSA

Executive Authority

Outside PS = Governing Board
= Accounting Authority
(PFMA)

............................

SEELLILLE (SEEIT Accounting Officer
H{] HoC \/
Department BRvernment Public Entity
Component
LF1 - Separate Juristic
i Person
—— Government Business PO conferred
: by legislation
LF 2 S Enterorise - Listed in PFMA
rading -
- Entity Specialized
cs CaAamsimm Malivimam,
| increasing autonomy >
A@ted from:
: the dpsa

Adapted from DPSA, 2013:
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Service Delivery Unit

This organisational form applies predominantly to service delivery
functions which are structured as a unit within a department and

within a framework that requires customised:

— Decision-making powers; and
— Accountability and reporting arrangements to accommodate

a particular service delivery environment/challenge;

This unit provides a mechanism for conferring, assigning or
delegating government functions to a specialised service delivery
unit with a unique identity or service delivery value chain within a
department. However, such a unit would have less autonomy than
a government component;

Opposed to other units in a department, it would, however, have
more direct financial and human resource powers and duties; and

The head of department will be the accounting officer of the unit.

Delegation of Powers and Duties

Subject to the relevant Treasury approval, the accounting officer
of a department must delegate all functions of the financial
management of a Unit to the Head of that unit;

These delegations may only be revoked under circumstances as
determined by Treasury Regulations or instructions;
Accountability for these compulsory financial delegations must
also be as determined by Treasury Regulations or instructions;
In terms of the Public Service Act, 1994 (Act 103 of 1994) (PSA),
the human resource functions of the executive authority or the
head of department must, if delegated, only be delegated to the
head of that unit; and

Functions in terms of other legislation (other than PFMA and PSA)

may also be delegated to the head of the unit.
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Government components

e Government component organisational structures apply
predominantly to service delivery institutions;

e An institutional mechanism for conferring, assigning or delegating
government functions within the public service without having to
confer functions to a separate juristic person (e.g. public entity)
outside the public service;

e Flexible administrative and operational arrangements for specific
measurable functions that can be logically grouped in terms of a
particular service delivery model to suit a particular service
delivery environment, value chain or identity;

e Improved governance through direct accountability and decision-
making as close as possible to the point of service delivery;

e Direct influence by the executive authority over service delivery
outcomes (not the day-to-day administration);

e A government component is partnered with a principal
department (in Schedule 1 of the PSA), to assist the executive
authority with exercising oversight over a government component
on policy implementation, performance, integrated planning,
budgeting and service delivery (insofar as applicable);

e An advisory board may be established (if required) to advise the
executive authority on service delivery matters and to
accommodate stakeholder interests;

e The head of the component will be the accounting officer of the
government component in terms of the PFMA. Provision is
therefore made for original financial powers for the head of the
component;

e The head of the component has the powers and duties of a head
of department in terms of the PSA and Public Service
Regulations; and

e The Government Pensions Administration Agency and the

Government Printer are examples of a government component.
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Comparison of Alternative Organisational Forms

Line Function
(Branch

Trading Entity)

or

Government

Component

Public Entity

Governance and Administration

Adhere to
governance
arrangements
applicable to the

public service with
conditions
determined by PSA.

Adhere to
governance
arrangements
applicable to the
public service with

conditions
the

executive authority

determined by

Adhere

arrangements specified in

to governance

enabling legislation and
and
1

on

codes

e.g.
Report and Protocol

various

protocols, King

Corporate Governance

the

management of the

Accounts to

relevant

department

the

executive authority

Accounts to

Accounts to Parliament
via the executive authority
in terms of its enabling

legislation

Legal status/framework

Remains part of the

national department

Remains part of the

state similar to that of a

Separate juristic person in

terms of enabling legislation

department
Original, assigned |Original, assigned |Original, assigned and/or
and/or delegated |and/or delegated |delegated statutory powers

statutory powers and

duties

statutory powers and

duties

and duties

Easier to set up — 9 to

12 months

Easier to set up — 9 to

12 months

More complicated to set up —

2 to 3 years

Funding model
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Comparison of Alternative Organisational Forms

Line Function
Government ) ]
(Branch or Public Entity
] ) Component

Trading Entity)

Transfer payment| Transfer payment from

from principal|principal department
Budget part of ]

department supplemented by levies
departmental _

supplemented by charged in terms of
budget _ ] _ )

levies charged in|legislation.

terms of legislation

Accrual Accounting
Cash accounting|Cash accounting|Framework. Chapter 6 of
framework similar|framework similar to|the PFMA applicable and
to department; or department; relevant sections of
Companies Act.

Retention ofincome |Retention of income
on conditions set by|on conditions set by|Retention of income.
National Treasury. |[National Treasury.

Adapted from DPSA, 2013:5-8

How the proposed model will work better than what is currently in
place

The proposed model integrates all institutions of government which are
participating in the Disaster Management Advisory Forum. The
proposed model includes the development planning at local
government level so that the disaster risk reduction initiatives can be
implemented successfully. The perception that intelligence is at the
heart of national and international security reflects a set of assumptions
about security. The threat of global environmental degradation and the
existential threat of global poverty far transcend in scale and human
suffering the possible threat from jihadist terrorism (Scott, Hughes &

Alexander, 2001:10).
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How the proposed model will solve the problems identified in the

research as indicated in Chapter 4

Intelligence has never played such a prominent role in the public affairs
of societies as it does today. The intelligence communities as illustrated
in the proposed model are addressing the gaps, mistakes and failures
of intelligence with reference to the 9/11 incidents in the USA and in
Iraq (Scott, et al. 2001:6).

The proposed model also promotes the role which can be played by
intelligence in disaster management by facilitating the forms of
communication with Disaster Management Advisory Forum members.
The proposed model also suggests proper capacity building in
intelligence collection sources such as collection sections dealing with
collecting information in open source, Human Intelligence (HUMINT),
Measurements and Signature Intelligence (MASINT), Signals
Intelligence (SIGINT) and Imagery Intelligence (IMINT).

The proposed model also emphasises the importance of the
communication protocol for successfully managing any disasters or
large incidents. NICOC reports to Cabinet, JCPS Cluster engages the
JCPS DG’s Cluster because the primary responsibility lies with political

leaders rather than intelligence services.

The proposed model also emphasises the importance of cyber security
as cyberspace is an ever-expanding global digital network that links
many aspects of life, including social, business and military
communications. The Internet has collapsed boundaries and
empowered individuals in previously unimaginable ways. While new
technologies allow for enormous gains in efficiency, productivity and
communication they also create new vulnerabilities and threats. Thus,
the digital tools are vulnerable to infiltration by groups seeking to
compromise the security of computerised systems, thus forcing the
country into a crisis which can create major catastrophes in the
communities. Cyberspace is rapidly becoming both the new

battleground for conflicts between the states and the next frontiers that
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need to be secured in the name of national security (Costigan & Perry,
2012:3).

There is no dispute that NATJOINTS and PROVJOINTS roles and
responsibilities in disaster management structures and the range of
their tasks have increased in complexity. The command system at
strategic and operational levels should create circumstances conducive

to achieving the objectives outlined in the proposed model.

The House of Traditional Leaders is also linked to the local sphere of
government in the proposed model. The Disaster Management Bill,
2015 seeks to amend section 51 of the Act to make provision for the
National House of Traditional Leaders as established by section 2 of
the National House of Traditional Leaders Act, 2009 (Act No. 22 of
2009) to recommend traditional leaders to serve on the Municipal
Disaster Management Advisory Forums. The proposed model
emphasises the importance of traditional knowledge practices which

provide a valuable framework for disaster management.

The thorough trans-dimensional gathering of data hidden in the
interconnected cultural relationships in the traditional community
relying on oral tradition and collective memory, breaking out structures
to even unseen dimensions, constitutes an important component of
indigenous knowledge in the traditional communities that may reveal

the causes, and the consequences of disasters.

For the proposed model to be of value, traditional knowledge must be
accepted as legitimate and reconcilable with other knowledge claims in
society and formally considered as part of a decision-making process
(Velthuizen, 2007:271).

The model proposes that the disaster management committees be
decentralised to function inside the affected communities on the
periphery of society. The proposed model shows that disaster
management structures activate intervention. Trans-dimensional and
holistic perspectives into the causes, progress and consequences of
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disasters are brought about by the disaster management centres and

enhanced in the VOC and Cluster JOINTS at the community level.

The proposed model is driven by global, continental, regional, national
and local legal frameworks, policies, strategies including contingency

plans.
6.15 CONCLUSION

The model of cooperative governance for the development of a disaster
management strategy is the culmination of the research of this study.
This model presented, focused on the five (5) phases as identified and
grounded in the data through the research. Although this model has not
yet been tested, international triangulation indicates that the model is
true, generic and applicable to public sector entities. As far as possible
the model aims to address the generic issues associated with
cooperative governance in disaster management planning. This
chapter provided an explanation of the different phases of the model.
The discussion of the assessment phase emphasised the importance
of proper assessment of different environments. Through the
assessment, the cooperative governance planner obtains invaluable
information on the environments in which the planning should take

place.

The execution phase would take effect once a trigger event occurs, or
when a threshold is reached. Review and rehearsal of the plan remains
one of the most important aspects of cooperative governance planning.
Through exercises and community awareness programmes, the
cooperation can be tested and improved. The last phase of the model,
namely updating of the strategies, points to the continuous updating of

the strategies through pre-planning.

The last chapter deals with the conclusion and provides some

recommendations.
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CHAPTER 7: CONCLUSIONS AND
RECOMMENDATIONS

7.1 INTRODUCTION

The disaster management’s ability to successfully mitigate and prevent
risk will require a cooperative governance mechanism that is able to
address the various challenges of the threat to disasters. However, it is
of the essence to note that disaster management is not merely a
disaster management centre’s concern. The response to disasters in
society often emanates from grass-root levels, which may offer a

solution in conjunction with efforts from the government structures.

The study analysed the importance of cooperative governance in
disaster management in the municipalities across RSA. Against this
background, the research examined the present state of disaster
management in the three spheres of government by studying the
existence of disaster management centres in all three spheres. The
study also investigated whether the policy documents have been

drafted by these spheres as required by the Act.
7.2 FINDINGS FROM THE LITERATURE REVIEW

The RSA is considered to be one of the more liberal developing
democracies in the global hierarchical political system. This is attributed
to its approach to international relations, its economic standing in the

global arena and respect for human rights.

However, despite its international standing, the country is not devoid of

impending challenges.

This study has illustrated that although catastrophic disasters are not a
direct threat to the RSA'’s fledgling democracy; elements within society
provide an environment conducive to rudiments for the onset or slow

onset of disasters and the related security apprehensions. Experts in
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disaster risk management aptly pointed out that socioeconomic
disparity provides an important avenue for disasters. South Africa is
plagued with the problem of large socioeconomic inequalities stemming
to a great extent from the apartheid regime and influx of immigrants
from African states, which becomes manifest in unemployment and

poverty.

Since the turn of the century a significant international drive has evolved
towards the reduction of disaster risks. Due to the extreme nature of
disasters, the reduction of the risks associated with these events can
only be meaningfully addressed through collective actions. In essence,
the protection of humans against disasters has almost become a
human right. The role of the state as a key player therefore becomes

increasingly important (Van Niekerk, 2011:3).

Britton (2006:10-11) is of the opinion that effective disaster risk
reduction policy and legislation must be robust, able to link to various
legislation, its implementation must be funded, it must be based on
comprehensive and up-to-date information on the national disaster risk

reduction priorities, and must have provisions for accountability.

7.3 CONCLUSIONS DRAWN FROM THE RESULTS OF THE
QUALITATIVE AND QUANTITATIVE STUDY

A dual quantitative/qualitative research design was used to test and
obtain the perceptions and attitude of government officials working in
the field of disaster management. Qualitative research takes into
consideration the fact that research takes place within a specific
context. Triangulation in the research was achieved through cross-
reference with numerous recent research findings commissioned by the
South African National Disaster Management Centre. The analysis of

the data does not paint a rosy picture.

Previous sections have shown that the majority of municipalities in

South Africa do not take disaster risk reduction seriously.
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This is not only extremely worrisome with regard to disaster risk
reduction, but it has also emphasized the lack of adequate direct
preparedness measures. However, the emphasis should be on the

need to ensure that disaster risk reduction becomes a priority.
7.4 RECOMMENDATIONS

This study, within the ambit of its research findings, recommends the
following elements and structure of an effective cooperative

governance mechanism:

7.4.1 The basic elements of cooperative governance in South
Africa: integration, coordination, risk assessment and the

community

One of the key arguments as articulated by the respondents has been
the motivation for increased integration and coordination between
existing structures concerned with disaster management. The
approach should advocate greater communication between national,
provincial, metropolitan, district disaster management centres and local

municipalities, including the community.

In conjunction with this statement, the summation of international
strategies on dealing with disasters also advocates an integrated
approach amongst the relevant departments to curb the threats of

disasters.

It can also be ascertained that other effective elements to counter
disasters were predicated on the increased role of disaster
management law enforcement and the placement of effective

legislation.

Taking into account these varying elements, the latest two elements,
namely legislation and international cooperatives, are already features
of the RSA’s attempts to curb disasters. However, the increased role of
the enforcement of disaster management standards is still a debated

issue. Disaster management initiatives remain fragmented across
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different departments in the RSA and this provides an important basis

for the importance of integration and coordination of efforts.
7.4.2 Executive authorization

The disaster management strategy will require executive authorization
through presidential and cabinet orders to direct an integrated
interdepartmental approach to disasters. These take the form of
additions or amendments to existing legal frameworks and supporting
policies which ensure the obligatory interaction of the relevant

stakeholders.

These policy formulations and regulations would form the basic tenets
of executive authorization for advocating that disaster management

becomes and is perceived as a funded mandate by government.

Hence, the study recommends that the national government should
establish funding mechanisms for the implementation of the Act and the
NDMF.

7.4.3 Uniformity for the implementation of the government

policies

The empirical research established that municipalities have legislation
to implement the Act but its implementation is often ignored or
neglected. The National Guidelines for provinces, metropolitan and
district municipalities in 2008 have been drafted to standardize the

implementation process.

The study makes the following recommendations to the National
Disaster Management Centre to fulfil its mandate to promote an
integrated and coordinated system of disaster management, with
special emphasis on prevention and mitigation, by national, provincial
and municipal spheres of government, organs of state, statutory
functionaries, other role-players in disaster management and

communities.
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Hence, the study recommends that the national government should
establish funding mechanisms for the implementation of the Act and the
NDMF.

7.4.4 Community participation

It is important that members of the communities know exactly how the
municipalities operate. Section 16 (1) the Municipal Systems Act
stipulates that a municipality must develop formal representative
government with a system of participatory governance, and for this
purpose must encourage and create conditions for the local community
to participate in the affairs of the municipality. It is thus suggested that
community involvement in the Municipal Disaster Management

Advisory Forum activities be practically and effectively implemented.
7.4.5 Recommendation for further research

The study also recommends further research on the organizational
strengthening and re-engineering of disaster risk reduction integration
in an effort to improve and enhance service delivery with regard to

disaster management in the municipalities.
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