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In-depth qualitative capacity assessment: Cacadu District

1 Introduction

This report represents the findings of the in-depth qualitative assessment undertaken
in Cacadu District Municipality and its local municipalities.

The Cacadu District is one of nine case studies being assessed this year as part of the
Municipal Demarcation Board’s Capacity Assessment process covering the 2010/2011
Municipal Financial Year.*

The qualitative assessments aim to better understand the capacity spread across the
district and local municipalities and to assess the effectiveness of the current
institutional arrangements specifically for the following municipal functions:

e Municipal roads;
e Refuse removal, refuse dumps and solid waste disposal; and
o Firefighting services.

This study therefore aims to assess the role of the district and local municipalities in
delivering these functions.

1.1 Research questions
The assessment seeks to answer the following research questions:

e What are the current arrangements and capacity levels in delivering the
service?

e What are the performance challenges in delivering the service?
e What are the underlying causes of the performance challenges?
e What role does capacity play in terms of impacting on performance?

e Would an MEC adjustment of the function assist in addressing the challenges
identified?

e If so, what are shifts that should be considered?
e What are the prerequisites for such a shift?
e What are the implications of an MEC adjustment to the delivery of the function?

1.2 Methodology for qualitative process

The process for conducting the assessments included the following steps:

1.2.1 Initial communication through letters

The MDB distributed letters to each of the selected Districts” Municipal Managers and
the local municipalities’ Municipal Managers.

1.2.2 Telephonic engagement with the municipal managers

A preliminary telephonic interview was undertaken with the Municipal Manager of
Cacadu District Municipality as well as with the municipal managers of the local
municipalities of Camdeboo, Makana, Ndlambe, Sundays River Valley and Baviaans in

! These qualitative assessments follow on from the quantitative data collection process of the MDB which
entailed gathering capacity data from all municipalities in the country.
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order to gain a sense of current institutional and financial arrangement and to provide
some background to the context in this district.

The district was also asked to host the engagements/ workshops.

1.2.3 Focus group discussion

A one day focus group session was held on the 21% of June 2012 at Cacadu District
Municipality’s offices in Port Elizabeth. The municipal manager of the district
municipality invited the municipal managers of all the local municipalities as well as the
managers responsible for fire services, solid waste and roads. Attached as Annexure
A is the attendance list from this session.

1.2.4 Background research to context

Background research included making use of the Municipal Capacity Assessment data
provided by municipalities this year and collecting relevant secondary data.

1.2.5 Assessment report
The final output of the assessment is a report capturing the main findings and
presenting an analysis of the context and institutional and financial arrangements.
1.3 Structure of this assessment report
The remainder of this report is structured as follows:
e Background to the Cacadu District
e Assessment of Fire Services Function
e Assessment of Solid Waste Services Function
e Assessment of Roads Function

e Summary and conclusion

2 Background to the Cacadu district

Cacadu District Municipality is one of seven district municipalities in the Eastern Cape
Province of South Africa. The district is the largest in the province, covering a
geographical area of almost 58 242 square kilometres and includes the Tsitsikamma
and Addo Elephant National Parks. It encompasses the following nine local
municipalities:

1. Camdeboo Local Municipality;

Blue Crane Route Local Municipality;
Ikwezi Local Municipality;

Makana Local Municipality;

Ndlambe Local Municipality;

Sundays River Valley Local Municipality;
Baviaans Local Municipality;

Kouga Local Municipality; and

W ® N Ok N

Kou-Kamma Local Municipality.
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Cacadu DM is a C1 municipality which means that it is not the Water Services Authority
(WSA) for its area of jurisdiction. In this case all of the LMs within the district are
authorised as WSAs. All of the local municipalities except for Makana, a B2, are B3
municipalities. Excluding Makana LM which has the large town of Grahamstown at its
core, all the municipal areas consists of small towns with relatively small populations,
of which a significant proportion is urban.

The background data presented below is based on the responses supplied by the
municipalities to the Municipal Capacity Assessments 2011. However, not all of the
data is complete or correct and has resulted in data anomalies. Municipalities were
urged at the focus group sessions to review and correct their data.

2.1 Background data®

The economy of the Cacadu district is reliant on the public sector, finance and trade.
Trade, agriculture and the public sectors create the largest number of jobs. The official
unemployment rate in the district is recorded at 20% but 64% of the population of
working age is not working, which signifies that 44% of the district is not actively
looking for work?.

According to the table below, 38% of the 103 002 households in the district are poor®.

The area is sparsely populated with a large rural population. The low population
density affects service delivery as the cost of providing services is increased.

Figure 1: Population and Operating Expenditure

Municipality Population Households Poor Households Opex
% of
% of % of % of .
# District # District # district I%c: I # (000) %o

Cacadu DM 363485 | 100.0% | 103 002 | 100.0% | 36 826 | 100% | 38% | R227642 | 15.5%
Camdeboo LM | 41764 | 11.5% | 8992 | 8.7% | 3072 8% | 34% | R108951 | 7.4%
Blue Crane 25574 | 7.0% | 9657 | 9.4% | 4554 | 12% | 47% | R121681 | 8.3%
Route LM
Tkwezi LM 11516 | 3.2% | 2566 | 2.5% | 1233 3% | 48% R 24 672 1.7%
Makana LM 70057 | 19.3% | 18863 | 18.3% | 7500 | 20% | 39% | R288164 | 19.7%
Ndlambe LM 46355 | 12.8% | 14733 | 14.3% | 5475 | 15% | 37% | R192934 | 13.2%
Sundays River 34932 | 96% | 9874 | 9.6% | 3951 | 11% | 40% R 89 237 6.1%
Valley LM
Baviaans LM 13949 | 3.8% | 3740 | 3.6% | 1598 2% | 43% R 39 693 2.7%

Kouga LM 73274 | 20.2% | 19083 | 18.5% | 4690 | 13% | 25% | R290279 | 19.8%
Kou-Kamma LM | 40783 | 11.2% | 10372 | 10.1% | 4753 | 13% | 46% R 82 204 5.6%

TOTAL R 1 465 457

2 This data is drawn from the survey phase of the project. Unfortunately, not all of the data was complete

or correct.

3 Eastern Cape Socio Economic Consultative Council. 2010. Economic snapshot: Cacadu District,
http://www.ecsecc.org/files/library/documents/CDM_factsheet.pdf

“i.e. living on less than R6400 per month


http://www.ecsecc.org/files/library/documents/CDM_factsheet.pdf
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The majority of the population lives within the Kouga and Makana municipal areas.
These LMs have the highest proportion of the districts operating expenditure. Ikwezi
and Baviaans have the least proportion of the population at 3.2% and 3.8%
respectively, but their operating expenditure is proportionally even lower than the
population. The largest proportion of poor households rest within the Makana and
Ndlambe LMs but the proportion of operating expenditure for these LMs is not
significantly higher than the proportion of population.

2.1.1 Finances
Budgeted operating revenue

The most heavily grant dependent local municipalities within the district are the
Sundays River Valley (40% poor households) and Ikwezi (47% poor households) LMs.
Baviaans, Ndlambe, and Kouga are the least grant dependent, and yet with 43%,
37%, and 25% of their households respectively are considered poor. Ndlambe is the
only LM who did not budget for revenue from electricity, water, wastewater or waste
charges, but are budgeting for significantly higher amounts of revenue from property
rates and other revenue than the other LMs.

The municipalities are budgeting for less revenue from waste charges than from
wastewater, water or electricity charges.

Budgeted operating revenue distribution

100%
90% -
80% -
70% -
60% -
50% -

Other Revenue

m Transfers and Subsidies

m Billed Service Charges
Waste Mng

40% -
30% -
20% -
10% -
0% -

H Billed Service Charges
Waste water Mng

m Billed Service Charges
Water

H Billed Service Charges
Electricity

M Billed Property Rates

Figure 2: Budgeted operating revenue distribution
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Budgeted operating expenditure

Budgeted operating expenditure
distribution
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0% +— — — — — — — — — — Other Expenditure
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= Water Bulk Purchases
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Purchases
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Allowances

Figure 3: Budgeted operating expenditure distribution

The highest proportion of budgeted expenditure (apart from other) across all the LMs
is on salaries, wages and allowances. Although the municipalities have budgeted
significantly for electricity bulk purchases, they do not seem to have budgeted for
water bulk purchases expect for Kouga and Sundays River Valley LMs. Waste has not
been budgeted for at all and neither has wastewater.

Transfers

Cacadu DM’s budget is roughly 65% grant dependent and those grants, as shown by
the table below, are the RSC levies replacement grant and a small Equitable Share
allocation. The LMs grant allocation is mainly constituted of Equitable Share and
housing subsidies with Ndlambe, Sundays River Valley and, to a lesser extent, Baviaans
and Camdeboo are receiving the Regional Bulk Infrastructure Grant (RBIG). Makana
and Ndlambe LM are receiving the most from national transfers despite the fact that
Ndlambe did not reflect this in its budgeted operating revenue.
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Significant national transfers
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Figure 4: Significant national transfers

2.1.2 Staffing

The graph below represents staffing in the district. The blue sections represent the
percentage of posts filled. The data reflects that Camdeboo, Ndlambe, Blue Crane
Route, and Kou-Kamma LMs have filled 90%, 82%, 77%, and 59% of their staff
complements respectively. The data has not been adequately filled in for Ikwezi,
Makana, Baviaans, Sundays River Valley and Kouga LMs. As a result the relevance of
the graph below is somewhat diminished. The average for a B3 municipality is 66% so
only Kou-Kamma LM, of the LMs which filled in their data in the district, is below the
national norm.

Posts vacant - Unfunded I
Posts vacant - Funded I

Posts filled I

Camdeboo | BluECrne | p Makana Ndlambe

ndays
River Valley

Figure 5: Staffing
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2.1.3 Staff Exits

The graph below demonstrates the staff which exited during the financial year. The
average for a B3 municipality is 6.9%. Only Kou-Kamma, Ikwezi and Blue Crane Route
are above that. The C1 average is 15% which Cacadu DM is comfortably below. B3
municipalities throughout the country have an average of 5.9% which reflects that
Makana LM is above the national norm.

g
g =
g g o
g ¢ g | 9 E
2 g 5 W = E % g &
ARIR IR IR AN IR AR '
E = g 2 3 & 3 g
Total number of staff that left during 2 17 - 8 5 n 8 5 152 15
the Financial Year
Percent of staff that left during the 87% | 5% | 130% | 92% | 90% | 52% | S0% | 4% | Nodsta | 74%

Financial Year

Figure 6: Staff exits

2.1.4 Reasons for Staff Exits

The graph below demonstrates the reasons for staff exits. Kou-Kamma, Kouga,
Ndlambe, Camdeboo and Makana LMs all had staff leave due to dismissals. Large
percentages of staff resigned within all of the municipalities except for Baviaans and
Kouga which have not accurately filled in their data. There are also large percentages
of staff retiring in most of the LMs. Only a small percentage of staff is leaving due to
the end of the contract period.

Dismissals

Resignations

Retirement I

End of Contract

Other I

100 % —

60 % —
40 % —

20 %

0% ——

Blug Crang - Sundays -
Cacadu Camdeboo R Thwezi Makana Ndlambe Rver Valley Baviazns Kaouga Kou-Kamma

Figure 7: Reasons for staff exits
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2.1.5 Section 57 Posts

Only Sundays River Valley, Kouga and Kou-Kamma LMs reflected not having 100% of
S57 posts filled. In Cacadu DM, only 50% of posts were filled, but for the staff who
had exited it seems there were employment contracts and performance agreements in
place, so the numbers reflect as 200%. For those S57 staff who were there,
throughout the district they reflected as all having performance and employment
contracts in place.

S
-
a o
*é =
o g
o =
§ & @ p w
i m ] =
4 Y (8] | = [= g’ ] o
g E g g 2 s - 2 g
5 5 o =7 g = [} nE 2
Percent of Section 57 posts filled 50.0% 100% £0.0% 100% 100% 100% £0.0% 100% BE.7%
Percent of Section 57 posts vacant for 50.0% 0.0% 20.0% 0.0% 0.0% 0.0% £0.0% 0.0% 14.3%
mare than three months during MFY
Percent of Section 57 Managers that
have signed performance agreements in | 200.0% 100% 100% 100% 100% 100 100% 100% 100%
place
Percent of Section 57 Managers that
have signed employment contracts in 200,0% 100% 100% 100% 100% 100% 100% 100% 100%

place

Figure 8: Section 57 posts

2.1.6 Staff Capacity

The table below demonstrates the technical capacity in the district. Cacadu, Camdeboo
and Ndlambe are the only municipalities with professional engineers. Blue Crane Route
and Makana LMs have technologists, but most of the municipalities have technicians.
Only Makana LM has planners, and Camdeboo have a chartered accountant. Kou-
Kamma LM has reflected having the most professional staff (32) but those don’t seem
to translate into technical skills.

—
o
z =
3 s
; g
g 2 =
a T o _ I} X = =
o (=] c [ m [
8 2 g 5| & | ¢ g B
3 3 @ = 2 = @ & 2
zg:-:fessional staff as percent of total 19.6% No data 0.7% 10.3% Mo data 3.1% 5.5% £.6% No data
Nun:lber .oF staff: Registerad Professional ! 1 0 o 0 3 a 0 No datm
Engineers
Number of staff: Technologists 0 0 2 0 1 0 0 0 No data
Number of staff: Technicians 3 No data 5 3 4 3 2 2 Mo data
Number of staff: Registered Planners 0 0 0 0 2 0 0 0 Mo data
Number of staff: Chartered Accountants 0 1 0 0 0 0 0 0 Mo data
Number of staff: Registered with the
3 0 0 2 0 0 0 0 Mo d
Institute of Municipal Finance Officers ? et
Number of staff: Professional staff 18 No data 2 3 No data 14 9 5 Mo data
Figure 9: Staff capacity
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2.1.7 Staff Distribution by Function

The table below demonstrates the proportion of the municipalities’ total staff
complement which is allocated towards all the different functions. The data reflects
that only Camdeboo LM has allocated the majority of its staff to waste management,
and only Kou-Kamma LM to electricity. Blue Crane Route and Makana LMs have
allocated the most staff to water, and the others, Ikwezi, Ndlambe, Sundays River
Valley and Kouga LMs have allocated the most staff to governance and administration.

)
< =
s | S 2 :
"

: & S 3 3 g 3 i s =

3 3 RN g 2 3 & g g
Governance and Administration 70.3%  15.6% 3.6% 24.6% 7.4% 22.9%  554% 36.4% Nodata 32.5%
Water Services NfA 65.9% 16.9% | 10.5% @ 21.0% @ 20.3% 1.2% 8.2% | Nodata 28.2%
Electricity and Gas Reticulation NfA 5.8% 14.1% | 12.3% @ 10.6% 0.0% 1.2% 6.4% 34.8% 0.9%

Municipal Transport N/ & 0.0% N/A N/A N/A N/A N/A N/A N/A N/A

Waste Management N/ & 27.2% 5.6% 22.8% @ 1B.8% 15.8% 1.2% 13.6%  No data N/A
Roads and Stormwater Systems MNf& 8.7% 13.3% | 17.5% 0.3% 15.6% 0.6% 8.2% Nodata 8.5%
Community and Social Services 3.2% 30.4% | 34.9% 7.0% 26.0% 11.2% 2.4% 0.1% 33.0% @ 15.4%
Planning and Development MNSf& 0.7% 0.0% N/A 3.7% 0.5% 0.6% 2.7% | Nodata 1.7%
Emergency Services 13.8% 1.1% 0.4% 1.8% 8.8% 3.1% 6.0% 1.8% 0.9% 4.3%
Municipal Health 4.6% 0.4% 5.6% N/A 0.8% 0.8% 1.2% 0.9% 3.5% 0.9%

Primary Health Care NfA 1.3% NfA NfA N/A NSA NSA NfA N/A NfA

Environmental Management 4.6% 0.4% 0.0% NfA 0.3% 1.3% NfA 0.9%  No data N/A
Economic Development 3.3% 0.2% 1.6% 3.5% 1.6% 0.5% 1.2% 7.3% 2.6% N/A
Housing N/ & 1.1% 2.0% N/A No data 1.6% 2.4% 1.8% 24.3% N/A
Traffic and Policing N/ & NfA 2.0% N/A 0.8% 6.5% 26.5% 2.7% 0.9% 7.7%
100 % 100 % 100 % | 100 % @ 100% @ 100 % 100 % 100% | 100% @ 100 %

Figure 10: Staff distribution by function

2.1.9 Operating Expenditure by Function

The table below demonstrates the proportion of operating expenditure which is spent
on each function. Camdeboo, Blue Crane Route and Kouga LMs spend the largest
portion of their operating budget on electricity and gas reticulation. Ikwezi, Makana,
Sundays River Valley, Ndlambe, Baviaans and Kou-Kamma LMs spend it on governance
and administration. Cacadu DM spends the majority of its budget of roads and
stormwater systems despite playing only a coordinating and lobbying role.
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@
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T 2 9 ¥ § 5 & & & ¢%
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Governance and Administration 22.7% 23.9% 30.9% @ 64.2% 82.5% 27.1% 37.9% 36.4% @ 23.8% 30.7%
Water Services 4.4% 13.9% 8.4% 17.9% 0.7% 18.3% 18.9% 8.7% 17.0% 24.1%
Electricity and Gas Reticulation 0.1% 34.5% 37.4% 8.0% 16.6% 22.6% 18.7% 19.8%  20.3% 3.6%
Municipal Transport 0.0% 1.2% 1.0% 0.0% 0.0% 0.3% 1.1% 0.0% 2.1% 0.9%
Waste Management 0.0% 7.1% 5.6% 6.2% 0.0% 5.6% 3.9% 0.0% 0.8% 5.0%
Roads and Stormwater Systems 35.2% 5.4% 7.2% 0.0% 0.0% 6.1% 1.5% 235.1% 3.7% 15.4%
Community and Social Services 1.8% 8.8% 3.4% 1.1% 0.0% 4.5% 3.3% 5.7% 7.6% 3.3%
Planning and Development 0.0% 0.0% 0.0% 0.0% 0.0% 4.0% 2.4% 0.0% 0.0% 1.0%
Emergency Services 0.0% 0.7% 0.3% 0.3% 0.0% 1.7% 2.4% 0.3% 2.4% 1.2%
Municipal Health 0.0% 0.0% 0.0% 0.1% 0.0% 0.0% 0.0% 0.0% 0.0% 0.0%
Primary Health Care 4.0% 2.4% 1.9% 0.0% 0.0% 1.5% 1.5% 0.9% 2.7% 0.0%
Environmental Management 0.0% 0.0% 0.0% 0.0% 0.0% 2.1% 1.0% 0.0% 0.3% 0.0%
Economic Development 26.2% 0.0% 0.0% 1.9% 0.2% 2.3% 1.9% 2.8% 14.3% 0.2%
Housing 0.2% 0.0% 2.8% 0.0% 0.0% 2.2% 0.2% 0.0% 0.0% 12.5%
Traffic and Policing 2.9% 1.9% 1.3% 0.0% 0.0% 1.6% 2.2% 0.0% 0.0% 2.1%

100 % 100 % 100 % 100 % 100 % 100 % 100 % 100 % 100 % 100 %

Figure 11: Operating expenditure by function

3 Overview of Powers and Functions

Section 84 of the Municipal Structures Act advocates a split in authority between local
and district municipalities for the three chosen functions. There is often contention or
lack of clarity around the sharing of these responsibilities, and as a result, the
performance in delivering these functions is affected.

Drawing from the Municipal Capacity Assessment data, the following table summarises
the responses received from the district and local municipalities to whether or not they
play a role in the performance of the roads, solid waste and fire-fighting functions.

Figure 12: Performance of the Functions

Performing Function Solid Waste Roads Fire-fighting
Authority Provider Authority Provider Authority Provider

Cacadu DM 4 v

Camdeboo LM v v v v v v
Blue Crane Route LM v 4 4 v v v
Ikwezi LM v v v v v v
Makana LM v v v v v v
Ndlambe LM v v v v v v
Sundays River Valley LM 4 ‘4 v v v v

10
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Baviaans LM

Kouga LM

Kou-Kamma LM

The table illustrates that the authority for Solid Waste, Roads and fire-fighting services
is sub-divided between the local and district municipalities as envisaged in the
legislation. With regards to Fire services however, Cacadu DM has outsourced the
provision of specialized fires services to the LMs under SLA agreements, while retaining
a coordinating, standardizing and training role. It has done the same in terms of its
monitoring function for solid waste where it has SLAs with some of the local
municipalities to report on its behalf. In terms of roads Cacadu not providing the
service of maintaining roads although it is the authority for district roads, but is playing
a planning and coordinating role, and engaging with the province on behalf of the LMs.
These services are discussed in further detail in the sections below.

4 Fire Services

The Municipal Structures Act (MSA) creates a sub-division in the fire fighting services.
The current MDB definition of fire fighting services, based on the MSA legislation
provides that:

‘In relation to the district municipality, “fire fighting” means fire brigade services
serving the area of the district municipality as a whole intended to be employed for
preventing the outbreak or spread of a fire, and includes:

(i) planning, co-ordination and regulation of fire services;
(ii) specialised fire fighting services such as mountain, veld and chemical fire services;

(iii) coordination of the standardisation of infrastructure, vehicles, equipment and
procedures; and

(iv) training of fire officers.

In relation to the local municipality, “fire fighting” means any function not included in
the definition applicable to a district municipality, including fighting and extinguishing
of all fires; the rescue and protection of any person, animal or property in emergency
situations not covered by other legislation or powers and functions’.

4.1 Current Arrangements

The responsibility for the fire fighting function is split between the district and the local
municipalities. The district municipality retains the responsibility for coordination of the
standardisation of infrastructure, training and co-ordination but has devolved the
delivery of specialised fire fighting services to local municipalities. To support
municipalities to carry out their responsibilities in terms of this function, as well those
delegated by the district municipality, the Cacadu DM provides top up financial support
for operating expenses. The district municipality has provided each local municipality
with capital injections towards the purchase of fire fighting machinery and equipment.
The equipment has been transferred to the municipalities who, in turn are responsible
for its maintenance. This relationship is regulated through service level agreements
between the district municipality and its local municipalities.

11
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4.2 Assessment of current arrangements

All local municipalities indicated that they were performing their legislated
responsibilities as well as the district municipality’s delegated responsibilities on an
agency basis. All local municipalities expressed general satisfaction with the current
arrangements. Local municipalities mentioned that fire fighting was an expensive
service which they would not be in a position to provide without the Cacadu DM's
financial support. They also conceded that fire-fighting was not regarded as priority
service and therefore not adequately accommodated in their budgets due limited
financial capacity.

The current arrangements were adopted following extensive research by the Cacadu
DM into the appropriate service capacity levels for fighting specialised fires. According
to the DM’s Municipal Manager the research concluded that supporting the LMs to
provide the DM’s function made both economic and practical sense - particularly given
the vastness, low population density and rural nature of the Cacadu district. The case
for devolution is further strengthened by the view that veld and chemical fire services
are not an everyday occurrence, and this result in the many of the fire personnel time
being spent dealing with road accidents or similar emergencies. The devolution is also
considered the most logical way of ensuring that the fires were responded to within
the legislated response time of ten minutes. Although there is a fragmentation
between authority and provider, meaning that the functions of planning and
coordination happen separately from the day to day operations, the devolution serve to
facilitates integration fire-fighting operations.

4.2.1 Performance challenges

Notwithstanding the DM’s contribution and while generally satisfied with the current
arrangements, local municipalities still face considerable performance challenges the
mist critical of which are lack of adequate financial capacity is the most critical.

Financial capacity

While the extent of the challenges vary across the district, financial capacity is
considered the most critical challenge facing local municipalities. Many conceded that
they were consistently failing to make adequate budgetary allocation towards this
function, and were almost completely reliant on the DM’s support. The latter however
is limited to topping up capital expenditure.

The inadequate provision by the LMs therefore affects operating costs and results in
the inability to carry out the requisite machinery and equipment maintenance. This of
course is likely to result in increased and unsustainable financial burden on the local
municipalities in the coming years.

Critically, it was revealed that the DM’s contribution towards the local municipalities
was declining and that the shortfall was not being matched by increasing municipal
budgetary allocations. The ability of municipalities to provide adequate financial
resources towards the fire services is partly hindered by the lack of sufficient
information on the actual cost of this service in each municipal area.

4.2.2 Underlying causes of performance challenges
Cost of the service

During the focus group discussion local municipalities cited lack of sufficient
understanding of the actual cost of the fire fighting service as one of the factors
underpinning poor resource allocation. A thorough research on the cost of the
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providing a fully functioning fire fighting service was therefore considered a crucial
starting point in addressing the performance of this function.

Equitable share formula

Most local municipalities within Cacadu are rural and therefore have a low revenue-
generating base. As a result, local municipalities rely heavily on the transfers from
equitable share of national revenue. Because the formula for calculating the equitable
share is largely based on the population size, it has an effect of disadvantaging districts
like Cacadu with low population densities.

4.3 Assessment of alternative arrangements
Stability of current arrangements

Cacadu municipalities are largely in favour of the current arrangement in terms of
which the DM'’s service is split between the district and local municipalities. In terms of
this arrangement the DM retains overall responsibility for coordination of the
standardisation of infrastructure, vehicles, equipment and procedures; and training of
fire officers while local municipalities become service providers. The inability of local
municipalities to make adequate provision for fire services however is likely to
undermine their performance of the function.

The current arrangement is not legislated. Since funding tends to follow function the
continued allocation of funds towards the fire-fighting function may not be guaranteed.
For this reason, it can be concluded that an adjustment of the fire function towards
local municipalities would make logical sense. While the latter resonates with Cacadu
DM, there is a general concern that, should funding not follow function, the ability of
municipalities to provide this service will be severely compromised.

The adjustment of the function towards the DM would not make logical sense due to
the vastness of the Cacadu district. Adjusting the function towards the local
municipalities should only be considered in conjunction with the revision of the
equitable share formula to take into account not only the population size, but also the
geo-spatial attributes of Cacadu.

Funding from the DM should take into consideration the principle of differentiation. In
this regard, the DM should not necessarily distribute its funding equally, but rather
prioritise the local municipalities with the least financial capacity for fire services while
the rest should be encouraged to provide the required budget.

4.4 Conclusion and recommendations on Fire Services

Although the fire services function is better provided at a local municipality level there
are reasons to prefer that certain administrative, planning and managerial aspects be
located centrally in the district. The current arrangement appears to be functioning
well and no adjustment of powers and functions is considered necessary.

However, there remains a risk that service standard will start declining unless local
municipalities start making the requisite budget allocation towards the function. This
requires both a paradigm shift away from seeing fire as a non-priority service, and
reconsideration of the equitable share funding formula.

5 Solid waste

Section 84 of the Municipal Structures Act provides for district municipalities to
undertake the following:

13



In-depth qualitative capacity assessment: Cacadu District

‘Solid waste disposal sites, in so far as it relates to-
i) the determination of a waste disposal strategy;
i) the regulation of waste disposal;
iii) the establishment, operation and control of waste disposal sites, bulk
waste transfer facilities and waste disposal facilities for more than one
local municipality’.

5.1 Current arrangements

The roads function is split between the DM and LMs. Due in part to absence of clarity
over the different road classes, and the reallocation of responsibilities the DM is not
performing the legislated roads function. Instead, the DM plays a coordination and
lobbying role.

Some of the regional roads previously allocated to the District have since been
allocated to the EC province and then to SANRAL. Local municipalities are responsible
for roads currently classified as municipal roads. This however is the source of
discomfort for most municipalities as some of these roads are of a strategic regional
and economic nature.

5.2 Assessment of current arrangements

5.2.1 Performance challenges
Licensing of landfill sites

While able to carry out solid waste collection within the urban setting to an extent,
many of the local municipalities face major challenges when it comes to waste
management. Most of the landfill sites within the district are unregistered, unlicensed
and therefore illegal which amounts to illegal dumping by the local authority.

Illegal dumping

It was also suggested that due to their low levels of capacity, local municipalities were
are unable to sufficiently enforce by laws and are increasingly facing the problem of
illegal dumping.

Environmental pollution

In addition to non-compliance with waste disposal requirements, municipalities also
lacked the technical and financial capacity to undertake environmentally friendly means
of waste management. The result was that toxins would be leaking into the
groundwater and at some point in the future results in environmental disaster within
the district.

Attempts to establish regional transfer and waste disposal sites had to be abandoned
after it become evident that they did not make financial logic due to the vastness of
the district.

5.2.2 Underlying causes
Financial capacity

Local municipalities indicated low revenue base as the major source of their
performance challenges. Most local municipalities are not in position to meet the
financial and technical requirements of licensing the landfill sites. Certain local
municipalities indicated that this function was operating at near bankruptcy levels as
many of them were unable to provide adequate budget for purchase, operation and
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maintenance of the equipment and infrastructure due to their very limited revenue
base.

Revenue collection

Like all low capacity municipalities, poor collection of municipal rates and taxes
exacerbates the financial challenges experienced by the most of Cacadu LM’s. Poor
collection on the other hand is particularly challenging for these municipalities because
of their low-income population.

Regulation

The local municipalities highlighted the importance of the DM performing its regulatory
function. The key responsibility within this function is the regulation is the enforcement
of compliance with waste management regulation.

5.3 Assessment of alternative arrangements

The logic of locating waste collection and disposal function at local municipality level is
evidently sound. The big challenge however is the number of land fill sites within the
Cacadu district which are unlicensed and therefore illegal. The DM indicated that they
had explored and found that there were no economies of scale to be achieved through
cross-border bulk waste transfer and disposal facilities due to the vastness of the
district. However, the municipal manager of the Blue Crane Route LM did note the
possibility of having ‘regional’ sites, between two or more towns regardless of whether
these are within, or across municipalities. Waste could be transferred from transfer
sites to the ‘regional’ sites and this would minimize the number of licensed waste
disposal sites which would have to be established within a local municipality and so
reduce the costs for local municipalities.

5.4 Conclusion and recommendations on Solid Waste

The current legislative framework and the resultant split in the function between the
district and local municipalities seem adequate in the context of Cacadu. Existing
challenges do not warrant an adjustment in the powers and functions. Rather,
concerted efforts at building the capacity of local municipalities to effectively manage
performance of this function is required including a review of the equitable share
financing model, and an increased strategic role on the part of the district municipality.

6 Roads

District roads are described in S84 of the Structures Act, as amended, as ‘Municipal
roads which form an integral part of a road transport system for the area of the district
municipality as a whole®.

The legislation therefore sub-divides the municipal roads function is therefore sub-
divided between the district and local municipality, with the district municipality given
responsibility for ‘district roads’ as defined in the legislation.

The legislation does not, however, clearly define a ‘district road” and each province is
therefore required to classify which roads are considered to be an ‘integral part of a
road transport system’ in order that all roleplayers can be clear which roads they are
responsible for. There appears to be some confusion in the Cacadu district between

5> PDG, 2011, Powers and functions concept note
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the terms “municipal roads” and “municipal streets” and as to whether municipal
streets form part of the municipal roads function or not.

6.1 Current arrangements

There has been no adjustment of functions from the legislative ideal in the Eastern
Cape except in the case of Amathole District. However the classification process has
also not been finalised, the result of which is that the district municipality is unable to
get funding because there is a lack of clarity over which roads it is responsible for. The
focus group participants indicate that a provincial roads classification process was
underway and due to be finalised soon.

The DM is therefore still the authority for the function but is currently not providing the
function it as it does not have the funding with which to do so. The sole function which
the district municipality is able to provide is limited to lobbying the various
stakeholders.

The DM was previously the provider of regional roads on an agency basis but this was
later reallocated to the province. Currently, all regional roads are under the
management of South African National Roads Agency.

6.2 Assessment of current arrangements

Both the district and local municipalities expressed dissatisfaction with the current
arrangement for a number of reasons but most notably the following:

6.2.1 Performance challenges
Maintenance

Less than adequate maintenance is performed on roads due to financial and technical
constraints. As a result the roads tend to deteriorate at a faster rate than they should
resulting in higher costs to replace the roads at a later date. The biggest challenge for
local municipalities is the funding for maintaining roads.

District roads

The district is unable to perform the roads function as it is essentially an unfunded
mandate and as a result the roads which they are responsible for are either maintained
by the local municipality out of obligation to their communities or not maintained at all.

Planning

Proper planning and coordination within the district will not be able to occur until there
is proper clarity over responsibilities, and capacity on the part of all roleplayers to fulfill
those responsibilities.

6.2.2 Underlying causes
Classification

The previous road classification did not take into consideration the fact that the Cacadu
district’'s economy is driven by agriculture and tourism - both of which require good
road infrastructure. While the main artillery roads are considered to be in good shape,
the small feeder roads to farms and tourist centers require a great deal of attention.

The result of the current arrangement and classification is that some of the
economically strategic roads are currently classified as rural roads or municipal roads.
Given their low financial and technical capacity, local municipalities are not always able
to maintain these roads resulting in considerable losses to the economy.
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Financial capacity

Municipalities do not have adequate resources to carry out the maintenance of roads
under their responsibility due to financial constraints. While local municipalities are able
to source funding from the MIG for the paving of new roads, or the rehabilitation of
existing roads, there is very little funding available for the maintenance of already
existing roads.

Staff capacity

The district has extremely low staff capacity in terms of engineers, technologists and
technicians to fulfill the roads function.

Equitable share calculation

The equitable share formula, driven by the population size, is considered inadequate as
road construction and maintenance is not informed by population but by distance, and
other social and economic imperatives.

Regional roads

Reallocating regional roads under the province resulted in high level of technical and
financial inefficacies. There was also a view that the Cacadu district was not considered
a priority in the province and that resources were moved to areas considered high
priority including parts of the OR Tambo District.

6.3 Assessment of alternative arrangements

It is expected that the new class of roads will include a category of strategic
(economically or otherwise) roads. The focus group held the view that the
responsibility for such roads should be allocated to the DM.

The group also felt that while an adjustment of functions was not a necessity, the DM
should play a more strategic role in terms of planning and coordination. It was
suggested by participants that there was a space for innovation which was not being
used, in, for example, the establishment of shared services such as equipment and
infrastructure to achieve economies of scale and facilitate adequate roads
maintenance.

The feasibility of establishing such a service should be thoroughly investigated and
must take into full account the geography and settlement patterns within the district.
The shared services facility should be aimed at closing the capacity gap for the various
local municipalities.

6.4 Conclusion and recommendations for municipal roads

In the absence of the roads classification process, the district will not be able to
provide the district roads function. Local municipalities opted to retain responsibility for
non-district municipal roads and district roads should be correctly classified to enable
the DM to assume responsibility for regional and economically strategic roads.

As in other districts in the country, the DM faces the challenge of not having a funding
source to provide the district roads function. In addition, and as a result of the lack of
funding, the district does not have the capacity to render its function. However, it
would not be possible to consider an authorisation until such time as the classification
issue has been addressed — only after which the lack of funding can be addressed.
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7 Conclusions and recommendations

The qualitative assessment undertaken in Cacadu District has shown that the district
faces some daunting challenges, but that an adjustment of powers and functions is not
likely to address the challenges.

In some services such as fire the DM has gone a long way towards dealing with those
challenges however, in terms of other services such as solid waste and roads, there is
room for improvement in the role of the district municipality in finding creative
solutions for the challenges faced and in pulling together the strengths within the
district family to develop common strategies and solutions for challenges faced in the
district.

The semi-rural nature of the district lends itself to some deep rooted challenges; these
challenges need to be addressed by better capacity, integrated planning and more
resources, financial and otherwise.
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