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Executive Summary
1. Introduction

South Africa has been proactive in looking at long-range planning to direct government spending,
projects and programmes. However, the origins, forms and rationales for these plans have been
quite diverse. South Africa is increasingly becoming urbanised, and cities and urban areas are
important engines of growth and investment. Guiding and directing urban development through
urban development strategies and plans have therefore become increasingly important. Presently,
there is limited guidance or regulation that makes long-range planning a requirement or directs its
formulation. Nevertheless long-range plans have been prepared at national, provincial and local
spheres, by different sectors and departments, by state-owned organisations and the private sector.
But is not clear how these may support or contradict each other and contribute to the achievement
of policy, strategic or investment coherence. Questions therefore emerge as to the importance of
long-range plans, and their alignment between spheres of government, in contributing to
development visions, policies, strategies and plans for achieving integrated urban development.

Since 1994 South Africa has introduced a robust system of governmental planning, which has a
strong emphasis on medium-term planning that then guides annual performance plans. Much of the
emphasis of strategic planning therefore has been on (five-year) medium-term planning and annual
plans. There is strong guidance from government for these plans, and a system is in place to prepare
and monitor them, and to base policy, budget, programme and project decisions on them. However
there is less guidance for longer term planning; national departments, provinces and local
authorities have prepared their longer range plans in what can be considered a slightly ad hoc
manner. Some metropolitan and large cities have developed long-range plans, many providing a
vision for their future in 15 or 20 years (or even longer) to direct development. Nationally, there
have been scenario-planning exercises, development perspectives and, most recently, the National
Planning Commission prepared a National Development Plan, which was accepted by Cabinet in
October 2012, acknowledging the importance of promoting a common vision for the country and
guiding investment by government and the private sector. All these plans were prepared at different
times, in different ways, by different departments and were influenced by different factors, as there
is no regulatory framework. It is not sure how they may relate to one another, if they should relate
to one another, how useful they are or could be, and whether our growing cities and other spheres
of government can benefit from such exercises.

Given the above and the lack of information and analysis on long-range planning and plans and their
alignment with other plans, this study was conceived and commissioned. The national Department
of Human Settlements (DHS) and the South African Cities Network (SACN) jointly initiated a project
to undertake an analysis of long-range development strategies and plans, with a view to assessing
vertical alignment and informing City Development Strategies (CDS) and national urban
development and human settlements policy.

The objective of the project ‘is to analyse how various long-range development strategies and plans
of relevance to South Africa’s large (primary and secondary) cities align (or not) and reflect upon
national urban development and settlement planning’.

Therefore, the study ventures into a fairly new area of enquiry, requiring the development of a
framework to analyse the alignment of long-range plans, to raise questions about long-range
planning, to select plans to analyse, to analyse the plans and to cohere the findings and observations
about this area of study in order to ‘tell a story about the alignment of long range urban
development strategies and plans’.
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To do this, it was important to come to grips with many concepts and assumptions that give context
to the study. This report must be considered a high-level discussion document. The intent was not to
provide a detailed analysis and review of each individual plan but rather to do a comparative analysis
to understand the trends, challenges and concerns that face long-range planning and vertical
alignment, specifically for the urban sector.

The report comprises 10 sections. The context of the plans and the methodology are dealt with in
the beginning of the report (sections 2 and 3) to set the scene for the analysis that is undertaken in
sections 4, 5 and 6. Key findings and observations are extracted from the analysis in section 7
followed by conclusions and recommendations in sections 8 and 9. Some ideas for taking the work
forward are included in the final section.

2. Key Definitions and Context
The team developed a set of working definitions and sketched out the legal and governmental
system to frame the context in which long-range planning has been taking place in South Africa.

Primarily among the working definitions used are:

Long-range urban strategies and plans: extend over periods longer than 10 years, have clear visions
and goals and a sense of how they could be achieved.

Based on the literature, observers note that the rationale for long-range planning and why plans
should be aligned include:

e Growth and development require a long-term perspective to frame shorter term trade-
offs;

e Long-term plans provide a yardstick or benchmark against which to measure progress
and to put set-backs and concerns into perspective;

e Aligned or coherent long-term planning is also able to inform shorter term plans,
resource allocation and the sequencing of policies. They can guide the shape, nature and
strategic direction of short- and medium-term policies and goals;

e Such planning can direct energy and expenditure from a range of stakeholders and social
actors, not just the government;

e Such planning allows cities, provinces and states to be able to anticipate and plan for
longer term shocks and risks, creating more resilient physical and political environments;

e Projections and plans also allow all three spheres of government to anticipate the rate,
type and physical direction of growth and to develop infrastructure and amenities ahead
of such growth.

Alignment: while a difficult concept to explore, it is important to understand alignment as a relative
concept, as it is only possible to have alignment in relation to something else. Alignment can be
described as the correct position of different components with respect to each other or something
else so they perform properly. This could be likened to a vehicle not moving in the right direction if
the wheels are out of alignment. In common development parlance, alignment is usually understood
as policies or plans having some common link or relationship so that they “talk to each other”,
demonstrating intergovernmental cooperation.

In order for there to be some form of alignment, at least two or more of the following should be
present in plans:

e A common broad vision;

e Some common objectives;
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A policy concept that runs through each plan vertically, each sphere contributing more
detail, either spatially or in terms of strategies and actions, or evidence that a concept or
policy from a higher sphere is reflected in a lower sphere, within their scope of mandated
responsibilities;

Evidence that the plans facilitate consistent decision-making in relation to government
investment in development.

Legal considerations: In the South African context, it is also important to be aware of the legislative
and institutional context in which long-range planning is located. Constitutionally, South Africa has
spheres rather than hierarchical tiers of government, and various powers and functions have been
allocated to these spheres in both concurrent and exclusive arrangements. This influences what can
be expected of alignment.

Some of the key considerations when thinking about vertical alignment include:

Not all spheres of government share responsibility for all of the sectors;

Some activities are concurrent, while other mandates are exclusive at provincial and local
spheres of government;

Some key functions are not constitutionally located at local sphere (e.g. housing, education)
but have an impact on local development outcomes;

Certain mandates (sectoral areas) are broad and overarching and require many component
parts to be considered, e.g. sustainable human settlements requires inputs from the
Department of Land Affairs, Department of Public Works, Department of Education etc. in
order to achieve the goal of sustainable human settlements;

The mandate and vision for urban development is not located in any one department/unit;
There are currently no exclusive legislative or statutory requirements for long-term planning
and alignment.

These aspects are integral in informing the analytical framework.

3. Methodology and Analysis

Given the above contextual considerations and the working definition of alignment and long-range
planning, the study selected the following plans to analyse:

National Plans:

National Spatial Development Perspective 2006 Four
New Growth Path 2010 national
National Development Plan 2010 plans
Presidential Infrastructure Coordinating Committee: 2012

Provincial and Local Government Conference: A
Summary of the Infrastructure Plan

Provincial Plans:

Eastern Cape Growth and Development Strategy 2004 Six provincial plans
Gauteng Growth and Development Strategy 2005 2005 from five provinces
Gauteng Growth and Development Strategy 2055 2011

KwaZulu-Natal Growth and Development Strategy 2011

(KZN GDS)

Free State Growth and Development Strategy 2012

OneCape 2012

Local Municipal Plans

Ekurhuleni Growth and Development Strategy 2025 ? Eight local plans
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Joburg 2030 2003 from six metros
Buffalo City City Development Strategy 2006
Tshwane City Development Strategy 2006
eThekwini Long-Term Plan 2010
Joburg 2040 2011
Ekurhuleni 2055 2011
Tshwane 2055 2012

All of the plans considered periods longer than ten years and had some form of spatial/urban
development consideration. Local plans were chosen from provinces that had corresponding
provincial long-term plans. Given the fact that there is very little literature on how to undertake and
evaluate vertical policy analysis in this sector, the team developed its own research methodology
and analysis with the clients. The method was highly iterative and experimental and involved some
trial and error. The resultant method found a way of working that matched a definition of alignment
to a set of indicators (issues or criteria) that could be analysed quantitatively and qualitatively in
order to understand the moments at which commonalities, coherence and coordination occurred or
did not occur. The criteria of analysis were set out in matrices, so that they could be compared
across all the plans. The criteria were arranged into categories that broadly mirror the structure of
plans and included:

Category 1: Inputs: problem statement/understanding current context; information/data and
methodology; influence of other plans.

Category 2: Key considerations; type of plan; vision/spatial focus; roles and responsibilities; goals
and objectives/role of the urban plan; activities/sectoral aspects.

Category 3: Outputs: Measurable targets; monitoring points; monitoring and evaluation
mechanisms.

4. Key Findings:
Using the above methodology to assess alignment between plans, the following was observed:

Category 1: Inputs:

i Names and aims: There is little coherence in the terminology and the intent of the plan — the
names of the plans (i.e. plan, vision, strategy, framework etc.) are largely unconsidered and
do not correlate to the purpose or aim of the documents, most of which cover very similar
ground (i.e. visions, problem statements, general plans for the future, and some form of goal
or target).

il Time horizons: There is very little consistency in the period spanned by a long-range plan.
Despite some form of justification (e.g. a generation; a future event or anniversary) for the
time horizons used, vertically few plans share similar time periods. Related to time horizons
is that the long-range plans tend not to be divided into periods, making it difficult to align
with the five-year strategic plans of government and their planning system.

iii. Methods employed: Plans in a vertical relationship showed very little consistency in
methodologies employed. Plans generally did not explain their methodology, making it
difficult to test this criterion of alighment. There was commonality around the data used
(e.g. Census) but it was mostly used descriptively rather than analytically to support
strategies in the plans. Most plans tended to be developed independently and included own
research.
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The influence of the context: The date that a plan was prepared influences its reference
points and what it uses as its guide. So national positions and policies, such as the
Reconstruction and Development Programme (RDP) and international events (e.g. prime
market crash) or trends (e.g. global warming, sustainable development, resilience) find their
way into plans developed close to those events and influence what the plan is responding to
and what problems it seeks to address. These also go out of fashion and get dropped in new
plans, for example: Growth, Employment and Redistribution (GEAR) and Accelerated and
Shared Growth Initiative of South Africa (Asgi-SA);

International/ National Plans referenced in Provincial or Local Plans
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Referencing of other plans: It was found that in general provincial plans seldom reference
other plans, so that the vertical “link” is broken. The National Spatial Development
Perspective (NSDP) was very widely referenced prior to 2010 but had little influence in the
plans that referenced it, with Buffalo City plan being the exception. Unexpectedly, broadly
influential plans such as the RDP were not referenced much, nor was the Constitution. It is
assumed that these may have been taken as a given in the plans. Over time, there has been
a much clearer alignment of policies and plans between the various spheres. The last set of
plans developed post-2010 reflect the new thinking in the NDP as well as incorporating
previous trends around the ideas of sustainable human settlements and Breaking New
Group (BNG).

Category 2: Key Considerations:

Roles and responsibilities: The lack of assignment of responsibilities in long-range plans is
problematic and points to a clear lack of discussion and consensus between the various
groups. It also means that there are no entities or institutions with a clear set of tasks to
undertake the strategies that will result in the vision being achieved. Such vagueness also
makes these plans difficult to implement and monitor. The NDP breaks with this tradition
and identifies extensive actions.

Planned activities or clearly defined actions: A majority of the plans did not have clearly laid-
out activities with clear timelines and objectives. There is a discernible need for clearer
activities that are linked to long-term goals, so that there is clarity on not only what needs to
be achieved but also how it needs to be achieved.
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The role of cities and spatial visions: Not all long-range plans translate their vision and
strategies into a spatial vision. This is especially true for plans that have an economic
development focus. Municipalities do prepare Spatial Development Frameworks (SDFs) but
as part of the Integrated Development Plan (IDP), which is a five-year plan, not a long-term
strategic plan. The new planning legislation will set in place a requirement for the alignment
of spatial plans. Currently South Africa does not have a long-range spatial vision, but
government is working on one. A broad assessment of the plans examined in this study
suggests that, as a country, we still need to develop a clear set of ideas for driving the
growth and development of our cities. The lack of such ideas has resulted in weak vertical
alignment of urban visions. The lack of unambiguous direction from national and provincial
plans for an urban vision has resulted in plans at local and provincial sphere having different
emphases, strategies and projects. The NDP balances strategies for rural and urban
development and begins to move away from the dichotomy of urban and rural visions by
using the concept of spatial targeting to explain the need to differentiate the type and
spatial location of development interventions. Few plans tackle urbanisation holistically and
strategically, while fewer show any signs of vertical alignment. International debates on city
visions are finding their way into the long-range plans, but few are able to translate these
into clear strategies.

Housing, human settlements and spatial restructuring: The inequality in the location, form
and standard of low-income housing in South Africa has placed human settlements at the
“sharp end” of strategies to restructure our spatial form. Central to many plans has been the
re-thinking of the role of housing and human settlements in restructuring space to create
better integrated cities. Local plans also need to be able to influence plans at a higher
sphere; in other words, influence provincial and national policy to achieve alignment with
local priorities and needs.

Category 3: Outputs

Empirical targets and goals: The vast majority of plans spoke in fairly general terms about
their long-term aims and goals. Few provided actual targets, and only two of the plans
actually put figures to what needed to be achieved. Furthermore, with the exception of the
NDP, the New Growth Path (NGP) and the KZN GDS, most of the plans did not include
monitoring points or proposed dates when certain goals should be achieved; thus the vast
majority of plans could not be easily broken down to influence medium-term planning.

Monitoring and evaluation: mechanisms for measuring progress were also very scarce, and
only the NDP and the NGP indicated how progress would be measured over time.

5. Observations

There is little guidance on what alighment means, how to achieve it, or how to assess it
which meant the team had to develop a definition and an analytical framework for this
study.

There is no clear definition of a long-range plan, making it difficult to identify the relevant
plans for this study. What a plan is called may not be an indication of what it contains or
how it sees its purpose.

Long-range plans up to 2010 have tended to be less aligned, more independent of each
other and have greater variety in how they are prepared, their methodology and content.
This makes comparison difficult but also reduces the likelihood of achieving alignment.
There are promising trends that this is changing since the appearance of the New Growth
Path and National Development Plan in 2010. Long-range plans prepared after that date
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have taken cognisance of these key documents and appear to be incorporating much of the
language and the intent.

e Legislation dealing specifically with long-range plans has been absent, and so there has been
no legal imperative to prepare such plans. Yet the plans have been prepared in any event
but without any guidance in the form of regulations for the content.

e Government, with its interdependent spheres of government, is inherently structured to
promote cooperation and, as a result, one would expect improved alignment. But this has
not been the case. The allocation of powers and functions within the government system is
such that each sphere of government has both its own executive powers and concurrent
powers. This means that the system of government is not hierarchical and each sphere does
not undertake similar functions. So, while national government may be expected to set
guidelines and broad strategic direction, it is the preserve of the provinces and
municipalities to develop laws and policies for the matters for which they have executive
powers. Given this structure of government, the alignment of certain functions cannot
always be expected.

e Currently there is no long-range national plan that sets out the spatial vision for the
country’s development. However, municipalities must prepare SDFs, which cover a medium-
term, five-year planning period, rather than a long-range, strategic period. Trends towards
understanding the differentiation of areas and the need to use spatial targeting are
emerging in the new plans, such as the NDP.

e A national vision of urbanisation was provided independently of long-range plans in urban
development strategies in the past. With rapid urbanisation, national migration trends and
increasing informality of areas, a national vision for towns, cities and rural villages needs to
be developed to guide long-range provincial and local plans. It will be important that the
development of the new national framework for integrated urban development is done
collaboratively, includes all spheres of government and finds its way into processes that are
driving long-range plans if the strategy is to have any impact.

e Municipalities are at the sharp end of long-range planning because they must align their
plans with higher sphere plans and all sectoral plans (many of which they may not have a
mandate to undertake such functions). Higher sphere plans therefore need to be clear about
their vision, goals and strategies and targets to give clear direction to help municipalities to
prioritise the important elements.

e Long-range plans are weak on setting targets. If long-range plans are to guide medium-term
plans, it would be instructive to have targets at different intervals of the plan.

e Higher offices of government have generally been responsible for plan preparation. This is
positive and can lead not only to a better coordinated plan but also to improved vertical
alignment through similar offices at each sphere of government.

e Monitoring of plans is weak. The NGP has included monitoring aspects, which could be a
good example to explore further to learn lessons from. Monitoring should be linked to the
government’s outcomes that are overseen by the Presidency’s Department of Performance
Monitoring and Evaluation (DPME).

6. Conclusions

The study has shown that long-range planning is an important part of the governmental planning
system and should be supported. However, the system of long-range planning is weak at present
and will benefit from more guidance in many areas.

Importantly, there needs to be clearer guidance on what is meant by alignment, what the main

tenets (the “mainstays”) of alignment should be and how to achieve alignment. Presently long-range
plans are being prepared in different ways, at different times, span different time horizons, contain
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different visions, emphasise different content and contain little in the way of targets, outcomes and
monitoring, making alignment difficult. While referred to in many government policies and even
some laws, government has no statutory requirement to prepare long-range plans, which are not
part of the established (medium-term) governmental system of planning. Given the current variation
in the plans, greater guidance is needed on the content of long-range plans and how to prepare
them. While this need not necessarily be in the form of regulations, government could develop
guidelines for preparing long-range plans.

Specific conclusions — inputs: The analysis showed that direction is clearly needed on timeframes,
data and methodology in the preparation of long-range plans. Included in this is the need to identify
milestones (or points along the timescale of the plan) to measure progress and to direct medium
term plans. How a plan is prepared also affects the influence that the plan may have. It was found
that plans were influenced differently by a range of factors and other plans. It is therefore difficult
for plan makers to prioritise what inputs and plans when preparing their plans. As it stands there is
little evidence of policy and visions “trickling up”, such that local-level visions and goals are reflected
in the other spheres of government.

Specific conclusions — key considerations: Surprisingly, not all plans categorised as long range have
explicit visions or vision statements. Economic plans tend not to have visions, but one local plan also
did not. Visions play a key role in building consensus around the plan. Municipal long-range plans
tend to cast their vision in “city” terms, indicating a focus on the role cities play in their overall
developmental vision. Currently, there is no overarching national vision of how cities should or could
look and their role in the wider developmental (spatial, economic, social, environmental) context.
This makes the vertical alignment of urban issues difficult to achieve. As a consequence there is little
harmonisation of activities required to make cities work. The proposed National Urban Strategy may
offer some guidance in this respect.

Housing interventions can play a key role in restructuring our divided cities. Most plans make
reference to housing interventions, but the plans need to take an integrated and long-term
approach to transforming residential spaces into sustainable human settlements (and all the sectoral
inputs this requires) at municipal level. However, municipalities have not (yet) been allocated the
constitutional powers to do this, providing a compelling example of how long-range plans must take
cognisance of the legal powers and functions of each sphere of government and what can then be
expected of alignment.

Specific conclusions — outputs: Few of the long-range plans analysed revealed details on what should
be achieved, when, by whom and how. The plans lacked targets and processes for monitoring. There
are exceptions, and there are lessons to learn from the comprehensive targets in the NDP and the
monitoring and review provisions in the NGP. If long-range plans are to inform medium-term plans,
targets also need to be set at different intervals. This was absent in most plans.

A key closing conclusion is that there are promising trends in the potential for long-range plans to
become better aligned in the future, with the introduction of the NGP and the NDP evidenced by
plans that have come after these such as the OneCape and the Gauteng 2055.

7. Recommendations

Based on the findings and the conclusions, a number of tentative recommendations can be made.
Guidelines: For long-range plans to be more effective than they have been up to now, it is
recommended that more guidance and direction be provided to all three spheres of government for
their preparation, to address aspects such as:

e The timeframe of the long-range plan;
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e The intervals for review within the timeframe;

e The creation of a vision, purpose and methodology;

e Possible methodologies to employ in preparing the plan;

e Guidance on content and how to get to the strategic, long-term issues and their impacts;
e Turning visions into actions — responsibilities;

e Targets, monitoring and review;

e What is alignment, why it is important and how to achieve it;

e The importance of partnerships and how to develop plans that build partnerships.

Law or policy: Consideration should be given to whether long-range plans need to be inserted more
formally into the overall system of government planning. To entrench them, legislative and
regulatory approaches could be considered most effective to give legal effect. But it is also possible
to embed them through government policy and commitment. The above-mentioned guideline on
long-range plans will go a long way to promote the plans and ensure greater consistency and
alignment.

Importance of monitoring and evaluation: Long-range plans have tended to be broad-brush and
become less directive as the time horizon extends outward. However, the vision and strategies in a
plan may never be achieved if targets are not set or milestones are not identified. For long-range
planning to be more effective, the guideline mentioned above must address monitoring, setting
targets and effectively linking medium-term plans to long-range plans.

Support of other processes that will help shape a long-term vision for South Africa: This study found
that there is a lack of clear message about the future spatial form/vision of the country, the role of
cities and the impacts of increasing urbanisation. These shortfalls are being addressed elsewhere, for
example through the development of a national framework for integrated urban development (in
progress) and the NSF. It is recommended that SACN and DHS contribute where possible to the
following processes:

e The preparation of the NSF by the Development Planning Commission (DPC);

e The intended discussions that the DPC intend having about the role of towns, cities and rural

villages;
e The preparation of the national framework for integrated urban development.

In particular the DHS must be mindful of the discussions and debates to take into their Green Paper
process. The Green Paper (and subsequent White Paper) will present a new vision for achieving
sustainable human settlements and must not only be influenced by the national spatial and urban
visions but also influence these visions by illustrating the role that human settlements have to play in
restructuring space.

8. Future Research

This study was exploratory, as it is the first study to analyse the alignment of long-range plans. It had
a specific, contained brief, but during the investigations a range of related issues emerged that
presented opportunities for further future studies. Suggestions are made to explore further
horizontal alignment, to extend the vertical alignment enquiry to medium-term plans such as IDPs
and SDFs, to interrogate budget allocations and “follow the money”, and to investigate a range of
other plans to see how they hold visions that impact on alignment.
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1. Introduction

South Africa has been proactive in looking at long-range planning to direct government spending,
projects and programmes. However the origins, forms and rationales for these plans have been
quite diverse. There is limited guidance or regulation that makes long-range planning a requirement
or directs the nature of its purpose, format, formulation and scope. Long-range plans have been
prepared at national, provincial and local spheres, by different sectors and departments, by state-
owned organisations and the private sector. But is not clear how these may support or contradict
each other and contribute to the achievement of policy, strategic or investment coherence.
Questions therefore emerge as to the importance of long-range plans and their alignment across
spheres of government in contributing to development visions, policies, strategies and plans for
achieving integrated urban development.

Since 1994 South Africa has introduced a robust system of governmental planning, which has a
strong emphasis on medium-term planning that then influences annual performance plans (APPs).
Therefore, much of the emphasis has been on medium-term planning and annual plans. There is
strong guidance from government for these plans, and a system is in place to prepare and monitor
them, and to base policy, budgets, programmes and project decisions on them. Provinces have
prepared longer-term strategic plans called Growth and Development Plans which are meant to
guide other provincial government departments and municipalities in the preparation of their
respective plans and budgets. At local sphere, municipalities are required by law to prepare
Integrated Development Plans (IDPs), which are medium-term (five-year) plans. Some metropolitan
and large cities have developed their own long-range plans, many providing a vision for their future
in 15 or 20 years (or even longer) to direct development. These are unregulated.

Nationally, there have been scenario planning exercises, development perspectives and most
recently the National Planning Commission (NPC) has prepared a National Development Plan (NDP)
which has been accepted by Cabinet, acknowledging the importance of promoting a common vision
for the country and guiding investment by government and the private sector. All these long-range
plans were prepared at different times, in different ways, by different departments and were
influenced by different factors. It is not clear how they relate to one another, if they should relate to
one another, how useful they are or could be, and whether our growing cities and other spheres of
government can benefit from such exercises.

The 2009 Green Paper' on Strategic Planning highlights the key concerns around the deficiency of
aligned long-term planning:
Lack of a coherent long term plan has weakened our ability to provide clear and consistent policies. It
has limited our capacity to mobilise all of society in pursuit of our developmental objectives. It has
hampered our efforts to prioritise resource allocations and to drive the implementation of
government’s objectives and priorities. In addition, weaknesses in coordination of government have
led to policy inconsistencies and, in several cases, poor service delivery outcomes.

Others® have also grappled with the rationale for long-range planning and, importantly, why plans
should be aligned. They note the following advantages:
e Growth and development require a long-term perspective to frame shorter term trade-
offs;

* The Presidency, 2009: Green Paper: National Strategic Planning. Pretoria: The Presidency. Available online:

http://www.info.gov.za/view/DownloadFileAction?id=106567 (accessed 21 March 2013).

% The Presidency. 2009. Green Paper, National Strategic Planning. Pretoria: The Presidency; the Tshwane 2055 Plan
prepared in 2012; Ferber, T. 2010. Overview and Rationale. Ready by 21® Policy Alignment Series. The Forum for Youth
Investment. October 2010
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e Long-term plans provide a yardstick or benchmark against which to measure progress
and to put set-backs and concerns into perspective;

e Aligned or coherent long-term planning is also able to inform shorter term plans,
resource allocation, trade-offs and the sequencing of policies. It can guide the shape,
nature and strategic direction of shorter and medium term policies and goals;

e Such planning can direct the energy and expenditure from a range of stakeholders and
social actors, not just the government;

e Such planning allows cities, provinces and states to be able to anticipate and plan for
longer term shocks and risks, creating more resilient physical and political environments;

e Projections and plans also allow all three spheres of government to anticipate the rate,
type and physical direction of growth, and to develop infrastructure and amenities
ahead of such growth.

This report uses these key points to structure and inform the analysis in order to evaluate whether
long-term alignment has or has not taken place. The methods section provides further details of how
this was undertaken. This report will analyse many of these aspects to determine how the selected
long-range plans currently fare.

As there is very little information and analysis on long-range planning and plans and their value, this
study was conceived and commissioned. The national Department of Human Settlements (DHS) and
the South African Cities Network (SACN) jointly initiated this project to undertake an analysis of
long-range development strategies and plans, with a view to assessing vertical alignment and
informing City Development Strategies (CDS) and national urban development and human
settlements policy.

The objective of the project is ‘to analyse how various long-range development strategies and plans
of relevance to South Africa’s large (primary and secondary) cities align (or not) and reflect upon
national urban development and settlement planning’.

The study therefore ventures into a fairly new area of enquiry, requiring the development of a
framework to analyse the alignment of long-range plans, to ask a range of important questions
about long-range planning, to select plans to analyse, to analyse the plans and to cohere the findings
and observations about this area of study in order to “tell a story” about the alignment of long-range
planning and the implications for cities.

This report reflects the study that was undertaken to understand the role, purpose, form, content
and context of long-range plans and their vertical alignment. In so doing, it has had to come to grips
with many concepts (e.g. alignment) and assumptions. It then had to develop a methodology to
analyse the plans, undertake the analysis and arrive at findings and recommendations. To address
the context for analysing the vertical alignment of long-range plans, we have explored:

e What is long-range planning and specifically in South Africa;

e What is alignment; and

e What does this means within the South African system of government, including the

legislative environment?

There was no specific analytical framework to guide the study, and so this was developed to meet
the requirements of the investigation. A consideration was that the long-range plans were prepared
at different times in history, by different spheres of government and dealt with different issues.
Developing the analytical framework was therefore an iterative process, as different aspects were
tried, tested and either accepted or rejected. In developing the analytical framework, criteria that
could be analysed across the plans were identified, so that some consistency of analysis could be
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achieved. A series of matrices comprising a clustering of the criteria into specific themes was then
developed, and the relevant information on each criterion was identified and extracted from each of
the plans. This allowed information from the plans to be compared.

This is intended as a “high level” study, bringing to the fore the key issues around the vertical
alignment of plans, rather than a comprehensive, detailed analysis of all plans and planning and all
possible aspects of alignment. Hence, not included in the brief are some aspects, such as engaging
with alignment issues within the current government system of five-year strategic plans and APPs.
The nature of budgets and expenditure alignment also fell outside the terms of reference for this
study.

This report constitutes a discussion paper and contains appendices with the relevant matrices and
tables that informed the analysis presented in this report. The report begins with a discussion of
some key concepts, issues and concerns that underpin or frame the research, including a discussion
of what is long-range planning, its purpose, function and the various typologies of this type of
planning. The section also includes a brief discussion of the notion of “alignment,” including some of
the thoughts and debates on the topic, and concludes with a working definition and the framework
used throughout the study. Included is the contextualisation of the current legislative framework
and how the powers and functions at each sphere of government and specific laws can affect
alignment. The report then moves from the general to the specific, analysing the alignment of key
issues. It begins with an explanation of the methodology that was used. The issues are grouped into
three categories: inputs to plans, considerations within plans and outputs of plans. Within each
category, a number of issues are analysed and observations presented. The concluding section of the
report sets out the observations and findings, arrives at some conclusions and makes some
recommendations, including identifying aspects not addressed by this study as a possible agenda for
taking the work forward in the future.

2. Framing the Context for the Alignment of Long-Range Plans
2.1  What is long-range planning?

For this study, long-range planning means plans® that span more than 10 years into the future from
their baseline year. This is largely due to the fact that medium-term planning in South Africa spans a
five-year period — for example, the Medium Term Strategic Frameworks (MTSF).

. . 4
Planning ‘deals with the use of today’s resources to meet tomorrow’s needs’ or can be seen as

‘devising a course of action’.® Long-term planning is more specific and described by the World Bank

as:®

® There were certain types of long-term thinking that were excluded, specifically scenarios and scenario planning. These are
largely considered to be tools to inform long-term planning rather than long-term plans themselves. Scenario development
is seen as a means of identifying drivers of change before they manifest themselves in near-term events or to make sense
of an issue, or anticipate changes in the environment, or to develop a strategy. However, it should be remembered that
scenarios are not predictions nor roadmaps — they are considered to be ‘constructed stories about a particular point in the
future and some informed speculation about the crosscutting paths that might get us there’. Thus they are not the
equivalent of long-range plans or strategic plans and cannot be used for the same kinds of comparison when examining
alignment. The Presidency. 2008. South Africa Scenarios 2025: The future we chose? Pretoria: The Presidency.
http://www.wsu.ac.za/campuslife/indaba/documents/SA%20Planning%20Scenarios%202025.pdf (accessed 20.02.2013).
4Galbraith, J. 2008. The Predator State: How Conservatives Abandoned the Free Market and Why Liberals Should Too. New
York: Simon and Schuster.

s Paterson, A. 2009. A review of strategic planning practices that may be applied by the South African National Planning
Commission. Development Planning Division Working Paper Series No.6. Midrand: Development Bank of Southern Africa.
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The process by which the leaders of an organization determine what the organization wants to look
like at the end of a specified period of time... then use that vision to establish multi-year goals and
objectives which describe what the organization wishes to accomplish, and develop programs, tasks,
and timelines for achieving them. Long-range planning predicts future conditions and realities,
internal and external, and plans how the organization can function effectively within them. Because it
involves multi-year projections it cannot be as specific as short-term or operational planning, which
generates a work plan with detailed annual objectives, tasks, methods, timelines, and responsibilities.
However, it tends to be more focused on specific objectives and timelines than strategic planning.

The following section provides a very limited overview of the tools that have been used to devise
long-term plans and the route that the South African government has chosen.

In the 1930s a body of knowledge on long-range planning emerged and has consistently evolved
since then. The origin of much of the futures and foresight work lies in the business sector, beginning
with General Motor’s corporate leadership of Alfred Sloane, who first used “strategic thinking”
ideas, which included the notion that strategic decisions ‘were aimed to give direction and
coherence to allocation of resources and operational activities of the company’ but were kept
separate from the day-to-day operations of the company.’ The post-atomic world after World War II
also inspired a range of foresight and forecasting activities catalysed by the need for planners to
‘think about the unthinkable’ — the “what if” situations of the future. At the forefront was the US
military that developed a set of tools and techniques to consider the future.® One of these was trend
analysis, looking at the long-term ongoing shifts in such things as population, land use, technology,
and governmental systems to understand what might happen in the future.’ Other models and tools
included technological forecasting, which focused on the potential impact and influence on the
future of technological discoveries and innovations.

A key approach was “strategic planning”, a notion that also originated in the military and:*
reflected the hierarchical values and linear systems of traditional organizations. Undertaken by an
elite planning function at the top of the organization, its structure was highly vertical and time-bound.
A certain period would be set aside to analyse the situation and decide on a course of action. This
would result in a formal document. Once this was done, the actual work of implementation - which
was considered a separate, discrete process - could begin.

However, a distinction needs to be made between strategic planning and long-term planning:
strategic planning is considered as on-going - it is ‘the process of self-examination, the confrontation
of difficult choices, and the establishment of priorities’." While closely related to long-range
planning, strategic planning places a greater emphasis on strategies — on how the organisation will
achieve its vision, whereas long-range planning places a greater emphasis on determining the
vision."? In addition, long-range planning is considered to be inwardly focused, looking at the
organisation's goals and objectives. Kenneth Andrew’s SWOT analysis was considered the technique
of choice during the 1950s and was used extensively by business and the military. Although popular

& Gantz-McKay, E. 1993. Strategic Planning: a Ten Step Guide. Washington, DC: National Council of La Raza.
http://siteresources.worldbank.org/INTAFRREGTOPTEIA/Resources/mosaica_10_steps.pdf (accessed 24 March 2013).
" Holstius, K and Malaska, P. 2003. Advanced Strategic Management. Paper presented at Scanning for the Future FFRC &
FFA International Seminar, held at Turku School of Economics and Business Administration, Turku, June 5-6, 2003.
Available online at: http://www.futuresconference.fi/2003/papers/malaska_holstius.pdf
8 World Future Society. 2004. The Art of Foresight: Preparing for a Changing World. MD, USA: World Future Society.
é—\vailable online at: http://www.aacc.edu/future/file/Art%200f%20Foresight.pdf

Ibid.
®\wall, SJ and Wall, SR. 1995. The evolution (not the death) of strategy. Organizational Dynamics, 24/2, p. 6.
" lbid
* Ibid.
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well into the late 1970s, strategic planning fell largely into disuse until being revived in the 1990s

with a new emphasis ‘focused on adaptability to change, flexibility,... and organizational learning’.®

Towards the end of the 1960s, scenario planning/development was introduced™ largely in response
to the recognition that strategic planning was not able to sufficiently inform leaders of the social,
economic, technological and political changes. Scenario planning and thinking differs from other
futurist techniques because the intent is not to get the future right but rather to challenge the
existing paradigms of thought and push the ways that people, organisations and institutions are
thinking.” Over the last few decades, scenario thinking has become extremely popular, offering a
way of dealing with the complexities and vast unpredictability of modern society.'® The trends and
informants of long-range planning are summarised in Table 1.

Table 1: Trends and informants of long-range planning

Date Concepts Examples of Use in South African
Public Sector

1930s | Strategic Thinking: The roots of strategic thinking (the - NDP-2000s
systematic analysis of the current situation of the - City Development Strategies
organisation and the formulation of its longer-term - Growth and Development
direction) began to take hold in corporations in the early Strategies
twentieth century17

1950s | Technological forecasting: Technological forecasting in - Technology Road mapping
general applies to all purposeful and systematic attempts to - COFISA Foresight Initiatives —
anticipate and understand the potential direction, rate, 2000s

characteristics, and effects of technological change,
. . . . . . 18
especially invention, innovation, adoption, and use.

1960s | Scenario planning: The aim of identifying and analysing as - High Road/Low Road
many futures as possible as a basis for better decision- Scenarios — 1980s
making. - Mont Fleur Scenarios —
1990s

- SAScenarios 2025: The
future we choose? —2000s

South Africa has a tradition of using foresight methodologies and is most renowned for using it in
government. While not entirely surprising given the tremendous pressures for change, many
scenario-based futures began to emerge in the 1980s and early 1990s. These included Clem Sunter’s
‘High Road/Low Road’ scenarios for Anglo American and the Mont Fleur scenarios by the
ANC/COSATU Alliance. Continuing into the 21* century, many state-owned organisations (e.g. the
Council for Scientific and Industrial Research and the National Electricity Regulator of South Africa)
and private sector entities embarked on scenario planning. Government also began employing the
techniques, for example the Presidency’s SA Scenarios 2025: the future we choose.

South Africa also has a range of planning terms and documents required by various agencies of the
state (see Box 1), all of which are supposed to interlink and reinforce each other (see Figure 1). This

 Ibid

** pierre Wack introduced this tool at Royal Dutch Shell in the late 1960s. See Day, B, Greenwood, P and Karuri-Sebina, G.
2009. South Africans Thinking About Tomorrow Today. Johannesburg, South Africa: Foresight for Development, p. 6.

** Summarised from Day, B, Greenwood, P and Karuri-Sebina, G. 2009. South Africans Thinking About Tomorrow Today.
Johannesburg, South Africa: Foresight for Development, pp. 6-10.

1 Chermack, TJ, Lynham, SA and Ruona, WEA. A review of scenario planning literature. Futures Res Q 2001:7-31 (Summer).
17Allio, RJ. 2006. Strategic thinking: the ten big ideas. Strategy and Leadership, Vol. 34, Issue. 4, p. 4.

8 Firat, AK, Woon, WL, Madnick, S. 2008. Technological Forecasting — A Review, Working Paper CISL# 2008-15. MA:
Massachusetts Institute of Technology (MIT), Composite Information Systems Laboratory (CISL). Available online at:
http://web.mit.edu/smadnick/www/wp/2008-15.pdf
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provides a sense of the articulation between short- and medium-term plans, but there is no
guidance on how the longer term plans should or could engage with medium- and short-term plans.
Furthermore, as will be seen later in this report, despite these definitions coined by the state (mostly
through guidelines from National Treasury), they are used very loosely and interchangeably.

Box 1: Definitions of key planning terms19

Guidelines provide standardised sector formats for annual reports in order to ensure that
information for the same function is comparable between provinces and sectors.

Scenarios are constructed stories about a particular point in the future and some informed
speculation about the crosscutting paths that might get us there.

Strategy is a high level plan to achieve one or more goals under conditions of uncertainty.

Strategic planning is the process of self-examination, the confrontation of difficult choices, and the
establishment of priorities.

Strategic frameworks consider high-level guidance around resource allocation and integration and
how to plan for the future and guide planning and resource allocation across all the spheres of
government. It effectively tries to operationalise a strategy.

Strategic plans must be on issues that are strategically important, linked to and flowing from various
plans developed within institutions to fulfil their mandates, especially Performance Agreements
between the President and Ministers and Service Delivery Agreements entered into in terms of the
broad strategic outcomes.

Policy is a very generic term and is considered a purposive and consistent course of action produced
as a response to a perceived problem of a constituency, formulated by a specific political process,
and adopted, implemented, and enforced by a public agency.

Programme is a main division within a department’s budget that funds a clearly defined set of
objectives based on the services or functions within the department’s legislative and other
mandates.

Provincial Growth and Development Strategy is a Strategic Analysis of the current growth and
development situation in the Province, sets a vision on where the Province aims to be in the future.
It is also a tool to guide and coordinate the allocation of national, provincial and local resources and
private sector investment to achieve sustainable development outcomes.

Provincial Growth and Development Plan (GDP) translates a GDS into a detailed implementation
plan, inclusive of a comprehensive activity level framework with targets and responsibilities assigned
to the appropriate government department.

Visions define the fundamental purpose of an organisation, its values and its boundaries. A vision is
an inspiring picture of a preferred future. It is not time-bound and serves as a foundation for all
policy development and planning, including strategic planning.

Gaining a general sense of the different long-range planning methodologies and the various terms
helps (1) to provide a clearer sense of the importance of the different methodologies employed to
inform the plans and the difference they made in long-term planning, and (2) to help formulate

' Definitions drawn from a variety of sources including: City of Cape Town. n.d. Draft Social Development Strategy.
https://www.capetown.gov.za/en/PublicParticipation/Documents/SDS_English.pdf (accessed 1 December 2012); Young,
RD. n.d. Perspectives on strategic planning in the public sector. (Unpublished manuscript).
www.ipspr.sc.edu/.../perspectives%200n%20Strategic%20Planning.pdf (accessed 02 February 2013); Gantz-McKay, E.
1993. Strategic Planning: a Ten Step Guide. Washington, DC: National Council of La Raza.
http://siteresources.worldbank.org/INTAFRREGTOPTEIA/Resources/mosaica_10_steps.pdf (accessed 24 March 2013); The
Presidency and DPLG. 2005. Provincial Growth and Development Strategy Guidelines, July 2005,
http://www.thepresidency.gov.za/docs/pcsa/planning/pgdsguidelines.pdf (accessed 22 March 2013). The Presidency.
2008. South Africa Scenarios 2025: The future we chose? Pretoria: The Presidency.
http://www.wsu.ac.za/campuslife/indaba/documents/SA%20Planning%20Scenarios%202025.pdf (accessed 20 February
2013); National Treasury. 2010. The Framework for Strategic Plans and Annual Performance Plans,
http://www.treasury.gov.za/publications/guidelines/SP%20APP%20Framework.pdf (accessed 05 April 2013);
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evaluative criteria for what constitutes a “good” long-term plan and what it should do i.e. that long-
term plans should contain some form of vision; a clear periodisation tied to specific goals and
outcomes, as well as short-term means by which long-term goals can be achieved and, most
importantly for this study, the significance of aligning all of the relevant pieces in order to work
towards an agreed future .

Figure 1: The hierarchy of the relationship between planning concepts
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Source: National Treasury, 2010: 12

2.2. What is meant by alignment?

Although the term alignment is often bandied about, there is little consensus as to what it precisely
constitutes. Furthermore, few methodologies have been developed to evaluate and test just how
aligned policies and plans actually are. In common development parlance, alignment is usually
understood as policies or plans having some common link or relationship so that they “talk to each
other”. What is important is that alignment is a relative concept and is only possible in relation to
something else. One dictionary®® describes alignment as ‘the correct position of different
components with respect to each other or something else so they perform properly’. A more policy-
related definition sees alignment as ‘the agreement between a set of content standards and an
assessment used to measure those standards’.”’ The following section provides some key
definitional elements that contributed to the understanding of alignment, from which the
framework for analysis and conclusions were developed.

The Encarta dictionary

2 Case, B and Zucker, S. 2005. Horizontal and Vertical Alignment. Presentation at the China-US Conference on Alignment
of Assessments and Instruction, Beijing, China, July 2005. http://www.pearsonassessments.com/NR/rdonlyres/E680AEC5-
A1E3-475A-B9B6-93DBC5C4DFD1/0/HorizontalVerticalAlignment.pdf
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In order to understand and evaluate the alignment of policy and plans, it is useful to understand that
policy and plans are normally constituted of vertical and horizontal policy-making. Vertical policy
can be understood as either hierarchical or nested. In the hierarchical relationship, policy is generally
developed at the “top” of the hierarchy and starts with broad overarching policy, sometimes called
framework policy. These frameworks guide subsequent decisions throughout the
organisation/spheres and are adapted and modified at the various levels of the hierarchy to speak to
specific contexts and issues but are intended to align with the overarching intentions of the larger
policy. The theory is that each sphere should take the broader policy as its starting point: the flow
from broad to specific policy can provide consistency. However, vertical alignment can take place in
different ways, as the definitions in Box 2 indicate:

Box 2: Definitions of vertical alignmen':22

Definition 1: A set of low-level policies is complete with respect to a set of high-level policies if every
behaviour allowed by the high-level policies is allowed by the low-level policies and every behaviour
forbidden by the high-level policies is forbidden by the low-level policies.

Definition 2: Vertical policy alignment is the process of refining the high-level policies into low-level
policies so that the low-level policies are complete with respect to the high-level policies.

What this implies is that the other spheres of government do not need to replicate the policy of the
higher sphere, but rather be in line with it, and cannot promulgate policy or courses of action that
are forbidden or in opposition to that developed by the higher sphere of government.

Figure 2: Schematic diagram of vertical alignment within the three spheres of government

Local
- Site of implementation

Therefore, vertical alignment can have a hierarchical relationship, where a higher tier of government
will provide policy direction, and lower tiers are assumed to develop the policy in more detail to
guide the lowest tier in the implementation of the same, but more detailed, policy.

Another way to view traditional, vertical policy is as a set of nesting wooden dolls. The large outer
doll opens to reveal a smaller doll inside. That one also opens, and so on until finally you reach a

2 Dimkov, T. 2012. Alignment of Organisational Security Policies — Theory and Practice. Unpublished PhD Thesis, University
of Twente.
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small, solid doll at the centre. This doll is the core or pattern from which the others are developed.
Because of its size, its costume does not have the same level of detail as that of the outer dolls — in
fact, the larger the doll, the more elaborate the decoration. When the dolls are viewed together,
however, it is clear that the simple pattern of the smallest doll is the basis of all the larger versions.”*

Figure 3: Nested policy alignment

National
Sphere

The hierarchy and the nesting doll analogies are instructive and do not constitute
alternative/competing views. Instead they both offer the notion that the broad strokes of the
picture, direction and vision are directed by the national sphere, which also creates the larger
enabling framework within which the provinces and local authorities can and should operate.
National sphere offers the template or pattern, which is then specified and amplified depending on
the designated roles and responsibilities of each sphere, including their sectoral responsibilities.

South Africa’s Constitution confers national government with legislative and broad policy powers
over most aspects affecting development. However, government is not structured hierarchically but
as interdependent spheres, each with specific powers and functions. This can make vertical
alignment more challenging, as provinces and local government do not all have common powers and
functions. When analysing the vertical alignment of plans, cognisance must be taken of this reality.
Vertical alignment can also have a spatial relationship because the spatial areas of each sphere of
government “telescope” into each other, making it important for policies that have spatial
expression to be consistent and direct development and investment to intended locations.

Although the study’s Terms of Reference refers specifically to vertical alignment (of long-range
plans), it is important to mention horizontal policy, which also affects how we understand and
evaluate the alignment of policy. According to Bourgon:**
horizontal issues do not “fit in a box’” — they don’t respect turf, they don’t fit within the jurisdiction of
departments and they don’t respect boundaries. They do not fit within the constitutional definition of
what level of government does what — or even which country does what. Horizontal issues are

23,
Ibid.
2 Bourgon, J. 1996. Strengthening Our Policy Capacity. Paper presented at Rethinking Policy: Strengthening Policy Capacity

conference held in the National Capital Region, Canadian Centre for Management Development, Gatineau, Quebec,
pp. 26-33.
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challenging because so many players control one tool, one ‘key,” and all of the keys need to be aligned
at the same time to bring a suitable result.

Horizontal alignment would involve the different sector policies and plans achieving similar overall
goals, despite having sectoral interests, and could also have a spatial alignment component that
would ensure similar goals are achieved in a particular province, region, municipality or local area.

Figure 4: A schematic diagram of vertical and horizontal policy alignment
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B
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Therefore, the alignment of policy and plans can be seen as the process of adjusting parts so that
they are in a proper relative position — in this case, to both the demands of the existing vertical and
horizontal policy. To achieve alignment, the policy or plan must fit within the government or
department flow from general framework (strategic) policy to operational (implementation) policy
and must be consistent with the policies of other governments or departments with similar or
overlapping mandates, geographic areas or key stakeholders.

A further way of understanding alignment is through the concept of “joined-up” government. In this
case, joined up means that ‘[t]he process takes a holistic view; looking beyond institutional and
policy boundaries with the aim of linking together as many policies and initiatives as is relevant’.””
According to policy and public administration theorists, joined-up government involves:
e More integrated policy development at a strategic level, or better collaborative working at
an operational level.
e Drawing a distinction between intra-organisational and inter-organisational joining up.
e Important differences between horizontal integration between local agencies, or between
departments within the same local agency, and vertical joining up between tiers of
government

The joined-up agenda distinguishes between calls for more joined-up working in general, linked to
the pursuit of more holistic and comprehensive government, and joined-up working in particular,
whereby government is seeking to persuade or coerce actors to align themselves behind the delivery

= Respectme, http://www.respectme.org.uk/A-better-policy-making-approach.html (accessed 18 March 2013).
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of specific objectives.?® There is also a further political aspect to the idea of alignment, which
Degeling describes as a process whereby ‘[c]alls for better policy coordination across or between
sectors generally emerge as part of (and in the context of) sectoral politics ... as actors within one
sector attempt to get actors in other sectors to take on aspects of their concerns’.?’

Within South Africa, there have been numerous calls for policy alignment and “joined-up”
government, and many initiatives are based on a concept of integrated planning and coordination. In
2004 the Presidency undertook a study,?® which talks about alignment as a process, by which the
various organs of government:

e become focused and decisive;

e are able to weigh trade-offs and make strategic choices in the face of competing demands;

e develop and implement consistent strategies and programmes; and

e ensure that their plans reflect a shared vision by all key role players and stakeholders.

Alignment is therefore more than just the linking of various technical processes within government.
It has to be rooted in a common and shared platform that capitalises on complementarities and
facilitates rational and consistent decision-making in relation to government development and
infrastructure investment spending. Alignment and harmonisation is :*
A process entailing structured and systematic dialogue within government with a view to bringing
about coordinated and integrated action among the spheres of government and between the spheres
and other organs of the state to achieve common objectives and maximise development impact.
Alignment and harmonisation imply greater consistency and synergy in the implementation of
government policies.

In an assessment of the US “No Child Left Behind” education programme, which is seen as a leader

in policy alignment where vision, methods and standards are linked, the following was noted:*
Vertical alignment can occur at broad or specific levels of an education system... When standards-
based accountability tests are established, teachers plan classroom instruction in a way that follows
the standards. The standards and assessments themselves must be vertically aligned with one
another so that they reflect the logical, consistent order for teaching the content in a subject area
from one grade level to the next. The accountability assessment results provide feedback about the
strength of the education system. This data can be used by policymakers to evaluate the different
levels of the education system and to make changes improvement accordingly. These changes bring
the education system into closer alignment so that its parts function in parallel toward their common
goal. Ultimately, rigorous standards serve as the main force for the vertical alignment of an education
system.

% Jessop, B 1997, The future of the nation state: erosion or reorganization? General reflections on the West European
case, mimeo. Lancaster: University of Lancester, Department of Sociology.

z Degeling, P. 1995. ‘The significance of “sectors' in calls for urban public health intersectoralism: an Australian
perspective. Policy and Politics 23, p.295.

28 Harmonising and Aligning: The National Spatial Development Perspective, Provincial Growth and Development
Strategies and Municipal Integrated Development Plans Report 10 December 2004 Report prepared by: Policy
Coordination & Advisory Services, The Presidency,
http://www.thepresidency.gov.za/docs/pcsa/planning/alignmentreport1.pdf accessed 06.01.2013

*The Presidency , 2004: Annexure 1: Harmonising and Aligning: The National Spatial Development Perspective, Provincial
Growth and Development Strategies and Municipal Integrated Development Plans Report 10 December 2004 Report
prepared by: Policy Coordination & Advisory Services,
http://www.thepresidency.gov.za/docs/pcsa/planning/alignmentreport1.pdf accessed 06.01.2013

o Case, B and Zucker, S. 2005. Horizontal and Vertical Alignment. Presentation at the China—US Conference on Alignment
of Assessments and Instruction, Beijing, China, July 2005. http://www.pearsonassessments.com/NR/rdonlyres/E680AECS-
A1E3-475A-B9B6-93DBC5C4DFD1/0/HorizontalVerticalAlignment.pdf.
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The above concepts and ideas about alignment informed a working definition of alignment used in
this project, set out in section 2.5.

2.3  The SA System of Government and Long-Range Planning and Alignment

To understand where long-range planning fits into the functions and activities of government, a brief
explanation of the governmental system of planning and existing legislative frameworks is provided.
Whether alignment can be expected or not, and the emerging questions about the direction and
mandates for alignment, is influenced by the responsibilities each sphere of government has in law.
For example, it would make no sense to expect a particular function, such as basic education, to
have vertically aligned laws, policies, programmes and projects in all three spheres of government,
when it is not a local function; municipalities are not required to address or fund basic education and
would therefore not be required to develop long-range plans for that functional area. Hence, the
legal compulsions and obligations for long-range planning are briefly set out below, taking into
account the structure of government and what it can mean for alignment aspirations.

The first significant legal context is our system of spheres of government. South Africa moved from
hierarchical tiers of government prior to 1994 to separate, interdependent spheres of government,
each with its own powers and functions, but with some being concurrent. At the heart of this
concept is intergovernmental cooperation and coordination. Significantly, we have a decentralised
form of government with the national sphere providing guidance, policy and funding (through
intergovernmental transfers) to other spheres. Local government, while an independent sphere
(with certain executive powers) is seen as the sphere of implementation. Provinces fulfil a role,
which is somewhat less clearly conceptualised, with responsibilities over certain functions
exclusively and concurrently with national and local government.

Various pieces of legislation have contributed to defining this interdependent model of government,
starting with the Constitution. Then, the Intergovernmental Relations Framework Act (no. 13 of
2005) was passed to give guidance to cooperative governance. Lastly, the planning legislation, the
Spatial Planning and Land Use Management Bill (SPLUMB) contains provisions that compel the
alignment of spatial plans and require long-range plans to be taken into consideration

The South African government is committed to a comprehensive system of national, provincial and
local strategic planning, which was introduced from 2004.>! At the start of each term of office (after
an election), Cabinet approves a Medium Term Strategic Framework (MTSF). This sets out policies
and programmes of government for the five-year term of office. So, while strategic in nature, the
MTSF is not considered long-term planning, as defined in this study. However, the MTSF is the main
reference point for other national, provincial and local government strategic plans and informs the
Medium Term Expenditure Framework (MTSF), which is a three-year rolling “budget”. The ultimate
purpose is to ensure that strategic plans are implemented through APPs and the annual preparation
of budgets.

Figure 5 illustrates the relationship between strategic and annual plans and their linkages to other
influences.

*! See National Treasury’s Framework for Strategic Plans and Annual Performance Plans, August 2010. There have been
some modifications to this overall approach with the establishment of a monitoring and evaluation unit within the
Presidency and a shift towards Outcomes.
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Figure 5: Relationship between strategic and annual plans and their link to other infl
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Source: Treasury, Framework for Strategic Plans and Annual Performance Plans, August 2010, p. 4

Within this system of five-year strategic plans and APPs, most provincial governments have prepared
Provincial Growth and Development Plans (also five-year plans) to guide development in their
province. At the local sphere, municipalities are bound by the Municipal Systems Act 32 of 2000 to
prepare Integrated Development Plans (IDPs), which are also five-year plans that are updated
annually. Hence, for almost 10 years the system in place has promoted five-year strategic planning in
government at all spheres and is linked to political terms of office and annual budget cycles.

The Gauteng provincial long-range plan (Gauteng 2055) is still being prepared but provides a clear

illustration of how their long-range plan fits into their system of governmental planning as shown in
Figure 6.
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Figure 6: The planning fr k
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The guidelines provided by government (National Treasury) for strategic planning makes reference
to the longer range plans that institutions may prepare but does not set out any reference to the
legal imperatives for preparing these plans. Yet the governmental system outlined above for
strategic and annual plans is legally governed through Treasury and Public Service regulations.
Nevertheless, some legal requirements for long-range plans are derived from other and from future
legislation, as discussed in section 2.3.3.

Chapter 3 of the Constitution outlines aspects pertaining to cooperative governance. Section 41
notes that ‘all spheres of government and organs of state within each sphere’ must:
e provide effective, transparent, accountable, and coherent government for the Republic as a whole®
e cooperate with one another in mutual trust and good faith by:
i. Fostering friendly relations;
ii. Assisting and supporting one another;
iii. Informing one another of, and consulting one another on, matters of common interest;
iv. Coordinating their actions and legislation with one another;
V. Adhering to agreed procedures, and
Vi. Avoiding legal proceedings against one another®

While cooperation and coordination do not necessarily imply alignment, there is an imperative
within these provisions that, if all are followed, will lead to greater alignment.

32 The Constitution of the Republic of South Africa, 1996; Section 41(c)
** Ibid, Section 41(h)
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The following laws have consequences for alignment of plans:

The Intergovernmental Relations Framework Act No 13 of 2005
This Act establishes a framework for national, provincial and local government to promote and
facilitate intergovernmental relations.

The Act makes provision for the establishment of national, provincial and municipal
intergovernmental forums, which are consultative forums based on functional areas. For example,
the education and health sectors may have separate forums, and/or a forum may be established for
managing a specific project or sub-function, such as the local government data forum. In relation to
governmental planning and as specified in the Act, the role of these forums within each sphere of
government is outlined in Table 2.

Table 2: Outlining the role of the intergovernmental forums

Sphere of Section in the Role
Government Act
National Section 11 To consult provincial government and, if necessary, organised
Intergovernmental local government:
Forum e The coordination and alignment within the functional
areas of:
o Strategic and performance plans; and
o Priorities, objectives and strategies across
national, provincial and local governments
Provincial Section 18 A consultative forum for the Premier and the local governments
Intergovernmental within the province for:
Forum e The coordination of provincial and municipal

development planning to facilitate coherent planning in
the province as a whole

e The coordination and alignment of the strategic and
performance plans and priorities, objectives and
strategies of the provincial government and local
governments in the province

Municipal Section 26 A consultative forum for district municipalities and the local
Intergovernmental municipalities in the district to discuss and consult on:
Forum e  Coherent planning and development in the district

e The coordination and alignment of the strategic and
performance plans and priorities, objectives and
strategies of the municipalities in the district

Interestingly, the term ‘alignment’ is used. The use of forums for aligning strategic and performance
plans is thus a legal imperative. However, it would appear that no supporting framework or
regulations exist to guide the alignment process, which would include the alignment of long-term
plans.

The Municipal Systems Act (MSA)

Section 24(1) of this Act notes that municipal planning (which by implication may include long-range
plans) must align and complement the development plans and strategies of other affected
municipalities and organs of state. Other than this provision, the Act includes no further guidance for
managing long-range growth and development strategies. Rather, the Act’s primary focus is on the
preparation, content and implementation of the five-year municipal IDPs.
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Section 31 of the MSA* outlines aspects pertaining to provincial monitoring and support which
includes the provision for the province to:
(c) Facilitate the coordination and alignment of —
i Integrated development plans of different municipalities, including those of a
district municipality and the local municipalities within its area; and
ii. The integrated development plan of a municipality with the plans, strategies and
programmes of national and provincial organs of state”.

While no specific provision is made for the alignment of long-range plans, Section 31(c)(ii) implies
that IDPs must align to national and provincial strategies and programmes no matter what the
associated timeframe. This raises questions about the planning process across the three spheres of
government with a possible unintended consequence of the approach being top-down rather than
bottom-up or iterative. No provisions are made for how to achieve this.

The SPLUMB (which is likely to be passed by Parliament in 2013/14) provides a set of development
principles that must be applied across the three spheres when preparing Spatial Development
Frameworks (SDFs):

e Social justice

e Spatial sustainability

e Efficiency

e Spatial resilience

e Good governance

While promoting a uniform set of principles for all plans should improve alignment, the
interpretation of each of these in the plans of different spheres of government could produce

different spatial outcomes.

The Bill also includes a number of provisions for promoting and ensuring the alignment of SDFs
across government. The key references are outlined in Table 3.

Table 3: SPLUMB requirements for alignment

Sphere of Section in the Bill | Reference

Government

All three Section 12 - (1) The national and provincial spheres of government and each
Spatial municipality must prepare a spatial development framework
Development that -
Frameworks a) Interprets and represents the spatial development

vision of the responsible sphere of government and
competent authority;

b) Are informed by a long-term spatial development
vision statement plan....

f)  Contribute to a coherent, planned approach to
spatial development in the national, provincial and
municipal spheres....

j)  Identify the long-term risks of particular spatial
patterns of growth and development and the
policies and strategies necessary to mitigate those
risks

3 Republic of South Africa. 2000. Municipal Systems Act No 32 of 2000 (MSA), http://www.acts.co.za/municipal-systems-
act-2000/ (accessed 18 March 2013).
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Sphere of Section in the Bill | Reference
Government
(2) (a) The spatial development frameworks prepared by
different spheres of government must be coordinated,
aligned and be in harmony with each other
(3) The national spatial development framework must
contribute to and give expression to national development
policies including those from the sector policies and plans
(4) The provincial spatial development framework must
contribute to and express provincial development policy
including those from the national and provincial sector
policies and plans
(5) A municipal spatial development framework must —
a) Be accordance with chapter 5 of the Municipal
Systems Act
b) Assist in integrating, coordinating, aligning and
expressing development policies and plans
emanating from the various sectors of the spheres
of government as they apply within the municipal
area
National Section 13 - 13(2) The Minister must review the national spatial development
Government National Spatial framework every five years
Development
Framework
Section 14 —
Content of the 14(c) The national spatial development framework must
national spatial coordinate and integrate provincial and municipal spatial
development development frameworks
framework
Provincial Section 15— 15(2) A provincial spatial development framework must be
Government Provincial spatial consistent with the national spatial development framework

development
framework

Section 16 —
Contents of
provincial spatial
development
framework

(3) Provincial spatial development frameworks must coordinate,
integrate and align —
a) Provincial plans and development strategies with
policies of national government
b) Plans, policies and strategies of provincial
departments; and
c) The plans, policies and strategies of municipalities
(5) An Executive Council may amend the provincial spatial
development framework when necessary and must review it at
least once every five years

16. A provincial spatial development framework must —

d) Provide a framework for coordinating municipal
spatial development frameworks with each other
where they are contiguous

e) Coordinate municipal spatial development
frameworks with the provincial spatial
development framework and any regional spatial
development frameworks as they apply in the
relevant province

f)  Incorporate any spatial aspects of relevant national
development strategies and programmes as they
apply in the relevant province
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Sphere of Section in the Bill | Reference

Government

Local Section 21 — 21 b) Include a written and spatial representation of a five year

Government Content of a development plan for the spatial form of the municipality
municipal spatial c) Include a longer term spatial development vision
development statement for the municipal area which indicates a
frameworks desired spatial growth and development pattern for

the next 10 — 20 years......

e) Include population growth estimates for the next
five years....

g) Include estimates of economic activity and
employment trends and locations in the municipal
area for the next five years

h) Identify, quantify and provide location
requirements of engineering infrastructure and
services provision for existing and future
development needs for the next five years.......

m) Provide the spatial expression of the coordination,
alignment and integration of sectoral policies of all
municipal departments

p) Include an implementation plan comprising of.....

iii. Specification of institutional arrangements
necessary for implementation

This new legislation is aimed at presenting a clear picture of the spatial planning system for the
country, and the role of spatial development plans is integral. The Bill sees SDFs as more than a
visual representation of the spatial development vision of each sphere of government, requiring the
plans to integrate and align the needs of each sector (i.e. that they are strategic and not simply a
“cut and paste” of each sector’s plan). Even more importantly, the Bill determines a role whereby
spatial development plans will contribute to national development policies, including sector policies
and plans. It is therefore signalling that a spatial plan is an important policy development tool. The
outcome of such a spatial planning system should be one that can begin to forge strong alignment
between policies and their spatial implementation with spatial plans being used as a key strategic
tool in achieving this.

Currently no legislation requires national and provincial spheres of government to prepare such
SDFs, which are not a legal requirement, although most provinces have been preparing them in
terms of their constitutional mandate to undertake provincial planning. This will change with the
introduction of the SPLUMB and will also give legal imperative to a National Spatial Development
Framework, which is proposed by the NDP.

In 1994, government introduced the landmark national Reconstruction and Development Plan (RDP),
which set out the policy vision to address the inequalities in development inherited from the
Apartheid government. Almost 20 years later, the government® launched the NDP that presented a
new national development vision for South Africa for 2030.

The NDP heralds a new era in long-term planning. Its impact remains to be seen, but if the trajectory
of the current levels of acceptance and endorsement continues, the NDP is likely to have a strong
impact on shaping future long-term plans in South Africa. What is important is how it becomes

» Through the Presidency that established the National Planning Commission (NPC).
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inserted into the planning of all spheres of government and sector government departments. It has
been endorsed by Cabinet and work is afoot to prepare the implementation plan.

The implementation of the NDP will be linked to the five-year MTEF plans, and work has already
begun on the 2014-2019 MTSF. The implementation of the NDP’s 2030 Vision will be broken down
into these five-year strategic planning cycles for the next three cycles and linked to monitoring of
clear performance indicators® and targets. The Presidency also plans to engage closely with all
national and provincial departments and municipalities, to ensure that the interpretation of the
policies, the strategies and targets for each department/municipality is understood and incorporated
into strategic plans.

Hence, there is optimism that the NDP can begin to shape meaningful change, beginning with each
and every municipality taking on board the ethos and (more importantly) implementing the vision.
The NDP aims to achieve improved alignment through three main actions:
e Commitment to the spatial development principles (spatial justice, sustainability, resilience,
spatial quality and efficiency);
e Vision building through the development of the National Spatial Framework (NSF);
e A national discussion on the future of cities, towns and rural settlements.

While the NDP offers a development vision for the entire country, it is instructive for this study to
understand its vision for spatial targeting or transforming human settlements® in the country’s
urbanised areas, as this should provide direction to future city strategies or city development plans.

There is acknowledgement that such a vision will be developed as the NSF is prepared. However,
there are common elements that will inform that vision, including:

e Containment of urban sprawl, through denser settlement forms and incentives for land

development on well-located land;

e Concentration of investment along corridors and existing economic nodes;

e The use of transport corridors to link poor areas to the city;

e Investment in the public realm to increase private investment;

e Investment in economic hubs in historically black townships that have potential;

e Upgrading informal settlements that are in good locations;

e New housing developments that have a mix of income groups;

e Improving the design and quality of urban public space.

While it is hoped that SDFs at local and provincial sphere should take all of the above into account,
the IDPs and SDFs to date have had a limited impact on transforming urban spatial development.
The NDP will introduce new measures that will, hopefully give more teeth to these instruments.
Under consideration are:*®
e The inclusion of explicit urban restructuring strategies, including priority precincts for
restructuring;
e The introduction of a national spatial restructuring fund;
e Areview of the subsidy regime for housing;
e The introduction of mechanisms that will make land markets work more effectively for the
poor;
e The introduction of a package of instruments to support environmental sustainability;

* Trevor Manual and Collins Chabane, Media Briefing by 19 February 2012. www.info.gov.za/speech/DynamicAction. pg 2
7 NPC (National Planning Commission). 2010. Chapter 8 Transforming Human Settlements, in National Development Plan.
Pretoria: NPC, pp. 260-293.

*%bid, pp. 286-289.
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e Increased emphasis on informal settlement upgrading.

An understanding of powers and functions, and which sphere of government has the executive and
legislative authority, is necessary for determining the required coordination and cooperation for
effective and aligned long-range planning and plans.

Schedule 4 of the Constitution outlines the concurrent functions for national and provincial
governments. Part A lists the functions to be performed by provinces, while Part B addresses those
functions allocated to local government. Part A contains ‘urban and rural development’ and ‘regional
planning and development’, and Part B includes ‘municipal planning’. Schedule 5 outlines the
functions over which provinces have exclusive provincial legislative competence and includes
‘provincial planning’ as a provincial responsibility in terms of Part A. Concurrency means that both
national and provincial government may pass laws in relation to any function listed in Part A or B of
Schedule 4. Based on Section 146, national legislation is intended to promote uniformity across
provinces by establishing norms and standards, frameworks and national policies. This would include
for example the recent NDP.

Well-coordinated and aligned long-range plans require an understanding of the division of powers
and functions, clarity on roles and responsibilities, effective monitoring and intervention
mechanisms if there is neither compliance nor capacity. However, the current system of concurrent
functions is plagued with a number of challenges. In some instances, a sphere of government
assumes responsibility for a function not allocated to it. For example, some provinces perform
municipal functions and/or national government performs either provincial or local government
functions. Municipalities, especially the metros, commonly perform a range of provincial functions
(often due to historical reasons) or have assumed these responsibilities because of
underperformance by the province. Such functions include libraries, museums, vehicle registration
and primary health services.

The confusion with respect to what is intended and the extent or scope of functions such as
‘municipal planning’, ‘provincial planning’, ‘rural and urban development’ and ‘regional planning and
development’ was the basis for the recent Constitutional Court judgement on the Development
Facilitation Act,® where at least clarity on ‘municipal planning’ was delivered.

Other examples of function definitional problems would include those associated with the transport-
related functions, health and social development. Figure 7 illustrates some of the current challenges
experienced with the roads function. Given that functions such as planning, housing and transport
are fundamental to the effective transformation of our urban spaces, legal certainty with respect to
who is responsible for what is essential for facilitating effective long-range planning.

% See Constitutional Court. 2010. City of Johannesburg v Gauteng Development Tribunal 2010(6) SA 182(CC)
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Figure 7: Managing concurrent functions across government spheres: the example of roads

Importantly, if municipalities are to shape new spatial forms in line with national guidance such as
that provided in the NDP, they must have some mandate over the functions that fundamentally
transform space.

Taking all the above contextual factors and considerations into account, for the purpose of this
study, a working definition of alignment and long-range planning was developed. For plans to be
aligned in some way, we believe that they need to:

e Have a common broad vision;

e Have some common objectives;

e Share a policy concept that runs through each plan vertically with each sphere contributing
more detail, either spatially or in terms of strategies and actions, or evidence that a concept
or policy from a higher sphere is reflected in a lower sphere, but within their scope of
mandated responsibilities.

Thus, even if the details of a project, programme or policy differ, there is a sense that the content of
these documents are all pulling in the same direction, towards the same end. However, we have also
come to realise that documents and policies may share some but not all of these characteristics, and
so alignment is considered to be on a continuum rather than as a binary of aligned/non-aligned.
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Figure 8: A possible continuum of alignment

3. Methods: Analysing and Evaluating Alignment in Long-Term Plans

3.1 The methodology

The analysis of vertical alignment and long-term planning in South Africa proved to be a challenging
and iterative process. This was in part because a search for international and national methods to
assess and analyse vertical policy alignment yielded few useful results, and so the team was left to
innovate an approach that would allow for the relevant analysis. As such, the approach was iterative
and relied, to some extent, on trial and error. From the brief and in discussion with the client, the
first step was to identify plans for analysis. After compiling an initial list of plans from all three
spheres of government, the list was filtered and whittled down through the application of a set of
agreed criteria. These criteria were developed using the original Terms of Reference and a review of
the literature, and included:

Plans should not be older than 10 years;

Plans should have an urban/spatial focus;

Fewer rather than many plans;

Plans from municipalities with long-range plans;

Provincial plans from provinces where a municipality(ies) has a long-range plan(s);

Plans should be for time periods longer than five years, as this constitutes medium-term
planning.

There was some final filtering, as some plans were found not to be at a stage where they could be
analysed and had to be removed from the list (for example, the Mangaung City Development
Strategy). Hence, through discussion, assistance and agreement with the SACN and DHS, the final list
comprised four national plans, six provincial plans from five provinces and eight local plans from four
municipalities. The aim was not provide a comprehensive analysis of all long-term plans in South
Africa but to gain a useful indicative sample from which to draw some conclusions and begin the
discussion on alignment and long-term planning.

The selected plans are detailed in Table 4.
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Table 4: Plans analysed in the study

National Plans: Year Prepared
e National Spatial Development Perspective (NSDP) 2006
e New Growth Path (NGP) 2010
e National Development Plan (NDP) 2010
e National Infrastructure Plan, as presented by the 2012
Presidential Infrastructure Coordinating Committee
(PICC)
Provincial Plans:
e Eastern Cape Growth and Development Strategy 2004
(GDS)
e  Gauteng GDS 2005 2005
e  Gauteng GDS 2055 2011
e KwaZulu-Natal GDS 2011
e  Free State GDS 2012
e OneCape 2012
Local Municipal Plans
e Ekuhuleni Metropolitan Municipality GDS 2025 Not indicated
e Joburg 2030 2003
e Buffalo City City Development Strategy (CDS) 2006
e  Tshwane CDS 2006
e Ethekwini long-term plan 2010
e Joburg 2040 2011
e Ekurhuleni 2055 2011
e  Tshwane 2055 2012

A set of matrices (see Annexures) were developed using the terms of reference as a starting point, as
well as the different dimensions of alignment that had been devised. These matrices were tested
and revised and then applied to all the plans. Six matrices were developed:

General descriptive criteria: this spreadsheet collected basic data on the plans such as the kind of
plan, period of plan (see Annex I);
1. Methodology and data collection: used to identify what data was used and how it was used
to direct the long-range plan and whether there were targets and monitoring (see Annex 2);
2. Urban vision: includes the elements of the vision and what informed it, in broad strokes (see
Annex 3);
3. Factors affecting urban outcomes: looked at the international, national, provincial and local
issues that influenced urban outcomes articulated in the plans (see Annex 4);
4. Urban outcomes and performance: refers to the specific outcomes, goals, and targets that
the plan articulates in respect of urban areas (see Annex 5);
5. Urban sectoral focus: looked at the specific urban-related issues such as assumptions and
urban strategies that the plans include (see Annex 6).

Each matrix was set out on a different spreadsheet, where all the plans were listed in columns and
the sub-set of indicators in rows below. Each plan was then analysed according to the criteria on the
matrices, which allowed for a comparative analysis of the selected plans from the three spheres of
government. The matrices yielded useful preliminary results that signalled where there was or was
not commonality i.e. if the same word, concept, policy direction or place appeared or not. This
enabled the team to flag points of alignment for further investigation. The results were then
tabulated and, where appropriate, their frequency and consistency was measured.
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3.2 Methodology and analysis

Based on the matrices and the initial findings, a set of evaluative criteria were developed to identify
whether long-term, aligned planning had or had not occurred and in what way. Thus the matrices
became a tool to support this analysis. The analysis was undertaken under the following categories:

Category 1: Inputs: aspects that go into the development of a plan:

e How the nature of the issues and current context are understood and how the plan regards
issues as problems requiring solutions.

e How the nature of the plan is understood, i.e. what is the “job” of the long-term plan, what
was it supposed to do? Was it a plan? Framework? Vision etc.

e What information or data and what methodology was used in order to understand the
context and issues and to develop a plan for the future?

e What was the influence of other plans and policies? Did the plan relate to the larger
legislative, political and economic planning context?

Category 2: Key considerations: in two key areas, i.e. what the plan actually wanted to achieve and
the manner in which it chose to turn the goal/vision into a reality:
e What was the vision of the plan? What did it seek to achieve?
e How did it plan to achieve the vision i.e. what plans/projects/programmes were suggested?
What activities? From which sectors?
e To whom did the plan assign roles and responsibilities in order to carry out the intended
projects?
e How did it understand the role of cities and the urban areas in achieving these ends.

Category 3: Outputs: what specifically the plan was trying to achieve:
e What, if any, were its measurable targets?
e Did it have monitoring points/timelines/benchmarks by when certain activities needed to
have been completed and certain outcomes met?
e Did it put in place monitoring and evaluation mechanisms in order to evaluate whether
these ends had been achieved.

Using these categories, the team was then able to evaluate whether the plans had or had not
achieved alignment and in what way.

4. Inputs Section: What Went In?

This section looks at what informed the plans, working from the premise that a similar starting point
helps to provide a similar end point which is a key component of alignment. Thus the following
section examines how the plans understood their role and what informed (influenced) the plan.

4.1 Key findings

Table 5 shows the wide variety of names used for the various plans and identifies their functions.
The majority clearly identify more than one function, and almost all of them call their plan a strategic
framework. The question is whether this is just a difference in nomenclature or if something is
driving and underlying their choice of names. The names and functions are compared to the official
definitions in order to see whether there was coherence between these three elements.
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Table 5: "Types" of plans

Policy‘ Programme  Guideline Vision‘ PIan‘ Strategic Framework

NSDP v v v

NGP v 7

NDP v v v v

National Infrastructure Plan v

<

Gauteng GDS2005

Gauteng GDS2055 v

KZN GDS

EC GDS 4 4 v v

<

OneCape

FSGDS v

JHB 2030

JHB 2040

EMM GDS 2025

EMM GDS 2055

Tshwane 2006

ANERNERNEENIENIENEEN AN RN RN

Tshwane 2055

eThekwini long-term plan 4

AN

Buffalo City v v v

Four documents refer to themselves as policy documents and five as plans. The distinction between
plans and policies varies according to the context. In some contexts, a plan is a detailed account of
how to implement a policy, which derived from electoral mandates and ensuing choices of the
executive and/or legislatures. Planning is also often seen as the translation of policies into long-,
medium- and short-term objectives, prioritising the objectives and sequencing implementation.
However, in some ways the distinction is less clear cut. It could be argued that the very act of
developing a vision and setting long-term objectives is part of the essence of policymaking. In
addition, implementing a strategic plan necessarily exposes critical policy gaps, giving impetus to
policy reform.* Furthermore, as National Treasury notes:*
Some plans are about activities that are programmed and sequenced for implementation, while
others are about possible responses to uncertain future developments. Some plans relate to short-
term social or economic challenges, others have a time horizon spanning five years or more, and
perhaps extending to thirty years and beyond.

This confusion in terminology relating to what a plan is called is reflected in many of the plans that
were analysed.

Seven of the documents refer to themselves as growth and development strategies, which should
include a strategic analysis of the current growth and development situation in the province and set
a vision of where the province aims to be in the future. A Provincial Growth and Development
Strategy (PGDS) ‘is a critical tool to guide and coordinate the allocation of national, provincial and

“ The Presidency, 2009: Green Paper: National Strategic Planning. Pretoria: The Presidency. Available online:
http://www.info.gov.za/view/DownloadFileAction?id=106567 (accessed 21 March 2013).

41 National Treasury. 2010. The Framework for Strategic Plans and Annual Performance Plans. Pretoria: National Treasury.
Available online at: http://www.treasury.gov.za/publications/guidelines/SP%20APP%20Framework.pdf (accessed 5 April
2013).
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local resources and private sector investment to achieve sustainable development outcomes.’*
Having determined a strategy, the next step is to prepare the provincial growth and development
plan, which translates the strategy into a detailed implementation plan, inclusive of a
comprehensive activity-level framework with targets and responsibilities assigned to the appropriate
government departments.

The idea of a GDS has taken on some local interpretations. For instance, ‘The Joburg 2040 GDS is not
a spatial vision or statutory plan’, but rather a prerequisite for medium-term, strategic, spatially
oriented plans for the infrastructure, housing and transportation sectors. Furthermore, the Joburg
2040 GDS does not describe institutional powers, functions and operational activities but provides a
set of defined strategic directions that frame the five-year IDP and other medium-term plans.**

Furthermore, many of the same documents see themselves as strategic frameworks with the
purpose of considering high-level guidance around resource allocation and integration and how to
plan for the future. The PGDS Guidelines provide one of the few definitions of strategic frameworks,
stating that strategic frameworks are meant to guide planning and resource allocation across all the
spheres of government.* The Department of Cooperative Governance and Traditional Affairs
(CoGTA, formerly Department of Local and Provincial Government) states that its Strategic
Framework is intended ‘for comprehensive infrastructure planning and management to ensure
sustainable service delivery’.*” Thus it is unsurprising, given their overarching natures, that GDS see
themselves as strategic frameworks. For example, the ECGDP:*®
provides the strategic framework, sectoral strategies and programmes aimed at a rapid improvement
in the quality of life for the poorest people of the Province. To do this, the PGDP sets out a vision with
quantified and sequenced targets in the areas of economic growth, employment creation, poverty
eradication and income redistribution for the 10-year period 2004-2014.

However, other documents such as the eThekwini vision and the OneCape categorically state that
they are a vision and strategy for society, rather than a plan of government. These documents
contain much the same guidance and direction, albeit in less detail, as the other documents that
claim to be strategic frameworks and GDS. Hence, there is often little difference between a plan that
is called a Strategy and one called a Strategic Framework.

A further category is plans as a ‘vision’. In public administration terms, a vision defines the
fundamental purpose of an organisation, its values and its boundaries.” A vision is an inspiring
picture of a preferred future, is not usually time-bound and serves as a foundation for all policy
development and planning, including strategic planning. It should be specific to the institution but

2 The Presidency and DPLG (Department of Provincial and Local Government). 2005. Provincial Growth and Development
Strategy Guidelines. Pretoria: The Presidency and DPLG. Available online at:
http://www.thepresidency.gov.za/docs/pcsa/planning/pgdsguidelines.pdf (accessed 22 March 2013).

a2 City Development Strategies are long-range strategic plans that are promoted by organisations such as Cities Alliance,
who have developed a guide to preparing such plans.

“The Presidency. 2009. Together Doing More and Better Medium Term Strategic Framework. Pretoria; The Presidency.
Available online at: http://www.info.gov.za/view/DownloadFileAction?id=103901 (accessed 22 March 2013).

% CoGTA (Department of Cooperative Governance and Traditional Affairs) In collaboration with departments of water
affairs & forestry, housing, mineral and energy affairs, transport and land affairs, National Treasury, the Development Bank
of South Africa and US AID. 2009: National Strategic Framework for Comprehensive Municipal Infrastructure Management
in South Africa (Document CIP-02). Pretoria: CoGTA et al.

“ Eastern Cape Provincial Government. 2004. Provincial Growth and Development Plan 2004-2014. Available online at:
http://www.innovationeasterncape.co.za/download/ec_growth_dev_plan_2004_2014.pdf.

@ Paterson, A. 2009. A review of strategic planning practices that may be applied by the South African National Planning
Commission. Development Planning Division Working Paper Series No.6. Midrand: DBSA.
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linked to the overall vision of a particular sector or cluster.*® While only the eThekwini plan considers
this to be its main purpose, almost half of the plans contain a clearly stated vision, which is linked to
the rest of the document and its intentions.

An analysis of the matrices revealed that many of the plans were responding to similar, if not the
same, sets of issues and problems and changing conditions despite coming from different periods
and timescales. The following provide some key examples:*

International Trends:

e Changing economic conditions/recession. Seven plans, all of which are post 2006, refer to
the international recession and its implications for South Africa.

e (Climate change. Eleven plans refer to climate change and include the three national plans
(excluding the national Infrastructure Plan), the Gauteng 2055 and Johannesburg and
Tshwane’s latest plans.

e Energy shortages and concerns around fossil fuels. Nine plans mention these issues. The
Gauteng the provincial plan does not raise this issue, but Johannesburg and Tshwane do and
seem to follow the national plans. The KZN GDS and eThekwini long-term plan both raise this
concern, but neither Eastern Cape GDS nor Buffalo City refer to it.

National Trends:

e lack of institutional capacity in the state is mentioned in all of the national plans and all of
the Gauteng and Gauteng-based plans and then, curiously, only in the Buffalo City plan.

e Similarly, crime and corruption are mentioned in all of the national plans and almost all of
the local plans but only in Gauteng at the provincial level.

e Concerns with HIV and Aids follow a very similar pattern to the above.

e National plans also identified a range of issues which did not filter to the other spheres, such
as spatial inequality and education.

This seems to indicate that spheres of government do not just adopt all of the concerns of the
national or provincial plans but are selective in representing the key issues that affect a specific site.
Thus although the data sources seem to be quite disparate, the plans seem to be acknowledging and
responding, at least to some degree, to similar national and international trends and problems.

The reasons for analysing this aspect is to see if a plan or set of plans has been influential in
informing other plans and, if so, identify which plan or plans. In addition, if certain plans are referred
to in each sphere of government, greater alignment would be expected. We compared all the plans
and looked for what plans they referenced. Table 6 provides the plans referenced in the documents
reviewed.

* National Treasury. 2010. The Framework for Strategic Plans and Annual Performance Plans. Available online at:
http://www.treasury.gov.za/publications/guidelines/SP%20APP%20Framework.pdf (accessed 5 April 2013).

° Many of the international and national trends that were cited were not referenced and it is unclear where exactly they
are drawn from.
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Table 6: Referencing of plans

Plan Frequency

Reconstruction and Development Programme (RDP)

Accelerated and Shared Growth Initiative of South Africa (Asgi-SA)

National Spatial Development Perspective (NSDP)

National Spatial Development Framework (NSDF)

Nk |w|w

New Growth Path (NGP)

National Infrastructure Plan

(O]

National Development Plan (NDP)/National Planning Commission (NPC)
Diagnostic Report

Integrated Development Plans (IDPs)

Local Plans

Provincial plans/Previous Growth and Development Strategies (GDS)

Industrial Policy Action Plan (IPAP)

National Infrastructure Plan

Medium Term Strategic Framework (MTSF)

Constitution

White Paper on Local Government

State of the Cities Report

National Outcomes

Millennium Development Goals (MDGs)

R R NI

National Programmes of Action

This information provides some interesting observations, including:

e The plans made very few references to the Constitution and the RDP;

e Other national influences, such as Asgi-SA, were referenced in the period up to 2010 but
not afterwards;

e After 2010, new national influences appear, such as the national outcomes and
government priorities;

e The national plan with the highest incidence of referencing in the period up to 2010, in
local plans, is the National Spatial Development Perspective (NSDP);

e After 2010 the NGP is referenced in most provincial and local plans;

e Since its introduction, the NDP is increasingly referenced in plans;

e Provincial plans tend to have fewer references to other plans;

e Local plans show much more extensive referencing to other plans — both provincial and
national as well as adjacent municipal IDPs;

e Local plans all tend to make reference to their provincial GDS.

Thus at a high level of analysis, there appears to be a watershed at 2010. Before 2010 plans made
reference to the NSDP, but after 2010 the NGP and (more recently) the NDP are the most
referenced. However, the sample was small, and key national documents such as the Constitution
are likely to have been taken as a given and not referenced.

At a deeper level of analysis, emerging questions include:
e Does this indicate alignment or non-alignment?
e Even if plans are referenced, are there any indications that their contents and, more
importantly, their key strategies are reflected in the plans that reference them?

There seems to be very little evidence that referencing a plan in another plan has a deeper impact
on the form, content and strategies of that plan. There is evidence that the broader issues are
acknowledged (poverty alleviation, job creation), but each plan develops its own methodology and
strategies based more on their local context. For example, the NSDP was referenced a lot up to
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2010, but few plans took the spatial investment proposals seriously (except Buffalo City and certainly
not the EC GDS). However, the two national plans introduced post-2010 — the NGP and NDP —
appear to have a greater influence on plans.

This is illustrated by the positive signs of influence that the NDP has had in the development of the
OneCape 2040 plan, resulting in good alignment of the plans, as explained in Box 3.

Box 3: OneCape 2040 plan

OneCape 2040 (previously known as FutureCape 2040) is designed to complement national planning
while reflecting on the specifics of the Western Cape province. The Western Cape is an integral part
of the South African economy. It is South Africa’s major agricultural export area, its most important
international tourism draw-card, a premier location of higher education institutions, a key logistics
node with two major ports and a major national source of professional, business and educational
services for the national economy. At the same time, local specifics require a targeted regional
approach. For example, ‘our substantial distance from the major national markets concentrated in
Gauteng limits our manufacturing and business services potential within the national economy and
creates a different orientation and role to what is possible in Gauteng or KwaZulu-Natal’. Similarly,
the Western Cape has very limited mineral resources relative to the national mean, which again
requires a differentiated regional response within a broader national policy environment. OneCape
2040 sees the Western Cape as playing a complementary role to other major economic regions
focused on the province’s key strengths and possibilities.

The thinking within the document resonates with many of the conclusions of the NDP but has a
narrower emphasis: it is a statement of direction for the regional economy rather than an overall
development plan with detailed recommendations. It does not seek to be comprehensive in scope
but rather to identify areas of collaborative action to be prioritised. It also has a regional not a
national focus. Therefore, the plan concentrates on areas where provincial and local government,
the private sector and civil society in the Western Cape have direct control or influence. It does not
seek to address the many national macro and microeconomic policies and laws that have negative
and positive impacts on the regional economy and avoids getting into the debates and contentions
around national policy.

The EMM 2055, the KZN GDS, Tshwane 2055 and the Gauteng 2055 have clearly incorporated some
of the NDP housing aspects and take up the evolution in sustainable human settlement thinking. In
these documents the importance of the sustainable human settlement approach is clear, but there is
also a strong cue taken from the NDP around the role that housing plays in changing spatial form.
EMM 2055’s strategic intent posits that the role of the local authority is:
To enable a process of re-urbanisation of well-connected and networked spaces to ensure a compact
and sustainable city, rejuvenate blighted and neglected areas, manage and channel growth, facilitate
upward mobility in the formal and informal housing markets, cater for the needs of households
requiring affordable accommodation in well located areas and provide efficient and affordable
accessibility to places of work, shopping nodes and facilities within the City and the City Region.

Tshwane2055 discusses the need to bring people closer to economic opportunities, densification,
and the current trend in promoting transit-oriented development, which is also discussed in the
NDP. In comparison, the Free State GDS (2012) aligns visibly and intentionally with Breaking New
Ground (BNG) and the new Housing Code that came out in 2009, mentioning the range of housing
subsidies and options discussed in the Housing Code. It also focuses on the creation of ‘human
settlements and not just on housing’.
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There also seems to be strong alignment between the Gauteng 2055, and Joburg 2040 plans, both of
which came out around 2011. Gauteng 2055 discusses the goal of integrated, sustainable human
settlements and cites the Gauteng Department of Local Government and Housing’s view that
sustainable human settlements should be seen as ‘well managed entities in which economic growth
and social development are in balance with the carrying capacity of the natural systems on which
they depend for their existence, and result in sustainable development, wealth creation, poverty
alleviation and equity’.

The same themes discussed in the NDP and Gauteng 2055 are echoed in the Joburg 2040, which

states:
The current approach focuses on the establishment and growth of sustainable human settlements.
Sustainability, however, is not the only outcome viewed as important. A resilient housing market may
incorporate many different approaches. In the context of Johannesburg, however, it must confront
the uncomfortable reality of informality. To do this, the City must develop a new housing delivery
model that changes the typology of the RDP house. The quality of housing and the design of
neighbourhoods are critical. A resilient city values the quality of housing and built form stock over
efficient and cheap delivery. Principle 3: Building sustainable human settlements - The City is
committed to building sustainable human settlements — with this commitment aligned to national
imperatives. This commitment cannot, however, be addressed without honestly considering how
sustainable human settlements can best be established in a city still divided across race and class
lines. In building sustainable human environments, the City must therefore address a triple challenge:
breaking through the Apartheid City; creating more liveable environments; and confronting the post-
Apartheid reality of urban exclusion.

Compared to the contemporary Gauteng provincial and local plans, there is far less alignment in
Gauteng’s earlier documents with either national or local plans. Gauteng 2005 does raise the
concern about informality and informal settlements, but the arguments around how to engage with
them are more related to the provision of services and employment creation rather than spatial or
human settlement concerns. Also, despite the fact that it came out after the two key housing
approaches, the plan references neither BNG nor the sustainable human settlements approach.

Similarly, the Tshwane 2006 does not contain very detailed housing and human settlement plans and
goals, simply mentioning that it should address the long waiting list for housing, increase the
provision of houses and state-assisted housing for white and poorer communities and address the
provision of serviced land for housing. It also mentions ‘[d]eveloping the Zone of Choice through
developing a rich choice of housing opportunities on well-located land while contributing to meeting
density preconditions for viable public transport’. However, the GDS does include a very detailed
table showing how it aligns and compares to both Asgi-SA and the Gauteng GDS. The table is
revealing (Figure ), as despite making the comparisons and acknowledging the two other plans and
their goals, in terms of housing and human settlements the plan takes virtually no cognisance of
these plans or the sustainable human settlements and BNG policies; the plan seems to revert to
much earlier housing approaches and the guidance of the original Housing Act.
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In contrast, in spite of coming out before BNG (2004) and the inclusion of restructuring zones, which
were promulgated in the late 2000s, the Joburg 2030 (2003) discusses the principle of ‘settlement
restructuring’ and communicates that the city fully understands that ‘managing this contradiction
will require imagination, boldness and considerable finesse’.

While not mentioning the BNG policy, the EMM 2025 (2007) demonstrates clear alignment with
national policies and goals, with an emphasis on the principles of densification, infill and informal
settlement upgrading, which come from the sustainable human settlements approach in the BNG
policy. Furthermore, it internalised the trend at the time when the importance of rental
accommodation and inner-city regeneration were in ascendency. The EMM 2025 clearly is
attempting to align with both international, national and provincial directives, stating:
The backlog in housing units is even bigger, as many beneficiaries are settled in areas with formal
access to water and sanitation through the Essential Services Programme but still need to be provided
with a housing unit. The EMM'’s goal is to eradicate this backlog by 2014 in line with the UN Habitat
Millennium goals and the Delivery Goals put forward by the Provincial MEC for Housing.

The other two provincial plans do not demonstrate such clear vertical alignment. The EC GDS, which
came out in 2004, discusses the need to address the housing backlog but does not mention the key
housing policies of the time. But both the EC and the Free State GDS consider the issues of rapid
urbanisation and the need to address spatial change and apartheid geographies. The Buffalo City
CDS, which came three years later, in many ways bucked the (then) existing housing trends by
setting out the need for a range of subsidised rental housing options and suggesting a move away
from individual subsidies, stating:
Addressing housing through low density settlement patterns is not an option for BCM given its
backlog in supporting infrastructure (water, sanitation, roads and storm water). Although high density
housing tends to be an unpopular choice of accommodation, it is seen as an important strategy in
compacting the city and preventing urban sprawl.

The document also discusses the need for transit-oriented development and the relationship
between transport and housing. A constant refrain is that BCM ‘supports sustainable human
settlements, thus enabling residents to meet their physical, social, developmental, environmental,
cultural and psychological needs (live, work and play)’. Thus the BCM is a good example of general
alignment to a larger national goal while tailoring a local interpretation that works for the local
authority and is applicable to their specific context, even if it is not consistently aligned to the
provincial plan.

Data and information quality in the strategic planning process are critical, as the quality of data (in
terms of validity and reliability) dictates the quality of the response.”® The following section
describes and analyses the different data sources used in the various plans and looks at what
difference the data sources had on the actual plans.

50 Paterson, A. 2009. A review of strategic planning practices that may be applied by the South African National Planning
Commission. Development Planning Division Working Paper Series No.6, Midrand: DBSA.
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Table 7: Time periods, data sources and methods

2000-2004 2003 1HB 2030 ‘/’ V/ \/
2004 ECGDS V/ \/ ‘/
2005 Gauteng GDE2005 /
2006 NSDP / / / V/
2006 Buffalo City V/ ‘/ ‘/
008 Tshwane 2006 \/’
2010 HGR f \/I
2010 NDP / / / ‘/
2mo Ethekwini long
term plan V/
Circa 2011 Gauteng GDSX055 / / ‘/
201t JHS 20480 ‘/ /
2011 EMM GDS 2055 Not
indicated/
unclaar
2011 KZN GOE Wi
ner PICC V/
mnr Tshwane 2055 J / V/
2012 OneCape = o =
2012 FSGDS Not
indicated/
unci=ar
unknown EMM GDS 2025 \/ ‘/ J

As Table 7 shows, the plans were drawn up using a small set of data sources and methods. Overall,
the methodologies were quite standard and most (six each) used combinations of Census data and
public participation or their own research and public participation. International benchmarking was
used, but how the plans were benchmarked is not clear. However, the three countries that came up
as international comparators were China, Brazil and Malaysia (the Eastern Cape provincial
government even made a study tour to Malaysia).

The plans did not often provide significant detail about how the plans were designed, the
information used, or explain the processes used to analyse the information. This is problematic, as it
is not entirely clear how the plans were designed, how benchmarks were constructed and how
priorities were decided on, or even the rigour of the data collection and analysis. These
shortcomings make the planning process difficult to replicate in the future. It was therefore difficult
to identify alignment between methodologies. There also appeared to be no standardised method
which could yield similar or comparable long-term plans/priorities, further reducing the chances of
alignment. However, what is encouraging is the number of plans that used some form of public
participation. As one government official noted, ‘more than in any other area of city governance, it is in
the shaping of a long-term development plan that you need the fullest engagement of residents and organised
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stakeholders’.”* However, given the lack of methodological explanation, it is not possible to gauge the

scope and depth of such activities and the ability of citizens to shape these plans.

A time horizon, also known as a planning horizon, is a fixed point of time in the future when certain
processes will be evaluated or assumed to end.” A stated time horizon is important for the following
reasons:
e It helps to set out the timetable of events so that there is agreement about ordering,
and prioritising of actions.
e There is a clear sense of expenditure, the time period and the projected expense.
e It allows for clarity as to the “intensity” of expenditure or asset allocation i.e. how much
needs to be spent and how quickly in order to achieve a specific policy outcome.
e |tindicates when a project/process has come to an end.

Thus, differing time horizons across the same space or same sector may mean that different
departments are working at cross-purposes or, less dramatically, that some units are focusing with
great intensity, pulling in large resources and capacity to achieve an end in the shorter term, while
other units are “plodding” along with smaller milestones spread over a longer period. It also creates
difficulties in attempting to understand if the end goal has been achieved or not. Thus time horizons
become vitally important in public policy and planning processes. The following section examines the
time horizons of the various documents.

To provide some context to the discussion, it is important to note that in South Africa, the NDP
Green Paper argued that fifteen years was appropriate based on international literature because it
was ‘near enough to allow for realistic assumptions and distant enough to allow for the creative
engagement that leads to the formulation of a common vision’. The choice to move to a 20-year
timeline in the final plan remains unclear but can be assumed to have been based on similar
thinking.

National Treasury gives advice on longer term planning timelines but does not dictate any particular
time periods:>
A Strategic Plan should cover a period of at least five years, ideally from the first planning cycle
following an election, linked to the identified outcomes of the Presidency. Although plans may have a
longer timeframe, they should be revised at least every five years, and a draft new or revised strategic
plan should generally be prepared for consideration early in the final year of the prior planning
period.

The GDS guidelines™ suggest that strategies should be 10-20 years, which some of the provincial
GDS plans seem to have responded to.

*'Yunus Carrim, Deputy Minister of Cooperative Governance and Traditional Affairs at the October 2011 Johannesburg
Growth and Development Strategy 2040 Conference. http://www.cogta.gov.za/cgta/index.php/news/174-yunus-
carrim/292-city-governance-tensions.html

52 Das, TK. 1991. Time: the hidden dimension in strategic planning. Time: the hidden dimension in strategic planning. Long
Range Planning 24 (3), 49-57; Luo, N. 2007. An exploratory study on the influence of the time horizons on perceived
environmental uncertainty and strategic planning, Unpublished Thesis in Forest and Nature Conservation Policy Group,
Wageningen University, http://www.tesaf.unipd.it/pettenella/Corsi/ReaserchMethodology/Documents/ThesisLuoNan.pdf.
* National Treasury. 2010. The Framework for Strategic Plans and Annual Performance Plans, p. 6.
http://www.treasury.gov.za/publications/guidelines/SP%20APP%20Framework.pdf (accessed 05 April 2013).

*See Cities Alliance, Guide to City Development Strategies — Improving Urban Performance. 2006
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Table 8: Timescales and time horizons of the different plans
Time periods Frequency Plans and Sphere

\ \ [
| Eceps | 20042014 | |
\

10-20 years 4 ‘
|

KZN GDS 2011-2030 19 years
FS GDS 2012-2030 18 years
EMM 2025 2007-2025 18 years

20-30 years 4 OneCape 2040 2012-2040 28 years
Joburg 2030 2003-2030 27 years
Joburg 2040 2011-2040 29 years
Buffalo City CDS 2007-2036 29 years

More than 30 | 4

years
eThekwini Vision 2010-2060 50 years
Tshwane 2055 2012-2055 43 years
Ekurhuleni 2055 2011-2055 44 years

Not specified or | 3

specified in

another way Gauteng 2005 2005-?
Tshwane 2006 2006-?

Table 8 indicates that most of national plans are for the next 10-20 years, whereas provincial plans
are far more variable: FS GDS 18 years, KZN GDS 19 years, OneCape 28 years and EC GDS 10 years,
while the timeframe for the Gauteng GDS 2055 is uncertain. Most local plans have 20-30 horizons
with the occasional longer, 40-year plan. Unfortunately, some plans (e.g. OneCape 2040 and Joburg
2040) do not offer an explanation of how the timeframes were determined. A variety of influences
appear to have informed the timeframes.

Table 9 provides a visual comparison of the timelines of the plans.
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The plans that chose a 20-30 year timeline seem to have been concerned with issues of
implementation, and most follow some variation of the City Of Johannesburg’s 2030 GDS which
stated:>
You will have noticed that the date towards which we are working is the year 2030. This date has
been set as a realistic goal to achieve our Vision. It would be impossible to transform the economy of
an entire City in a shorter period of time. It would also be dishonest to promise a dream that cannot
be delivered. A long-term plan of the kind we are going to describe to you will take time, steady
implementation and resources.

Plans that share the 2055 end point seem to have been generated by the idea of using the

anniversary of the Freedom Charter as an important symbolic and historic marker. The Gauteng

Province makes this clear for the Gauteng2055 Plan:*®
The year 2055 marks the 100-year anniversary of the penning of the Freedom Charter — the centenary
of a dream partly realised. Locating 2055 as the focal point for a long-term plan sets our imagination
free to reflect on the ideals and the democratic changes envisioned in the Freedom Charter itself —
and to measure our progress against these. We acknowledge that many steps along the path to 2055
will be unpredictable, with significant unknowns ahead of us. The GPG recognises that it is not
possible to map and target all future objectives defined in the Freedom Charter. While the members
of the city-region may plan for some in precise terms, others will need to be reflected as aspirations
and principles in our long-term strategy. These will serve as a valuable compass by which to navigate
— providing direction, but with less precision.

4.2  Analysis of the inputs

Names and aims: The names seem to be rather random and neither dictate nor reflect the purpose
and function of the document. The majority of plans use the term GDS simply because of National
Treasury and the Presidency encouraging growth and development strategies and providing some
guidelines on how they should look, which has given the spheres of government a useful template.
In addition, there is now some guidance as to what the growth and development plans should
contain. However, when examining the documents that are called neither GDS nor GDP, the majority
seem to have very similar intentions of defining long-term visions and how resources can be
allocated in order to ensure their attainment. This may in part, be explained by the lack of statutory
imperatives governing long-term planning.

Since there are no requirements about what should be in place, different spheres and departments
of government undertake what they see best to fulfil the need for longer-term planning and call it
whatever they will. This may also explain why only half of the documents have been accepted by any
recognised decision-making body, i.e. Cabinets, City Councils etc. However it is uncertain what
effect, if any, the lack of legal status has on these documents and their ability to drive local and
provincial planning.

As Table 6 indicates, the different origins in time and government sphere of the plans result in little
alignment of the data used. Furthermore, the reliance on experts, public participation and units
engaging in their own research means that it is highly unlikely that the same or even similar data was
used to inform these plans.

Methods: The plans are based on a wide variety of input data, and there is uncertainty as to exactly
how rigorously the data was collected or analysed. Similarly, it is not clear how much public
participation took place, i.e. were a number of meetings held over a long period, were these short

5 Joburg, 2030 website
* Ibid.
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information-sharing sessions, or even who was the “public” consulted and how were their inputs
incorporated. However, many of the plans used sector experts and participatory methodologies.

Time horizons: The timeframes of the plans show great variation (see Table 9) but seem to be based
on some internal logic e.g. to make sensible future predictions, budget for longer term infrastructure
projects, a generational outcome or to make projections in a way that does not lead to generalities
so that it ‘become[s] practically meaningless for modelling, projections and social mobilisation’*” and
which are seen to be realistically achievable over the time period. However, the findings indicate
that the different time horizons make it extremely difficult to accomplish:
e Coordinated timetables across the spheres of government, thus sequencing of activities is
not clear and difficult to accomplish;
e Budgetary planning, as there is uncertainty regarding how much needs to be spent by when
and by whom;
e Assessment, as there is no consensus about when a goal has been achieved and thus when it
can be evaluated.

Analysis of timescales: The analysis reveals that plans were not developed in a vacuum and clearly
respond to national and international events and discourses. One trend observed is that national
plans appear to be prepared once a new government comes into place. This is unsurprising, as these
large-scale overarching policies were concerned with translating election manifestos into workable
policy documents and thus followed the ANC electoral wins.”® Local government plans appear to be
prepared at the end of a term of office and approved by the new political structure. So, for example,
the 2006 national plans coincided with the local government plans.

The National Infrastructure Plan appears to be out of the cycle but has in many ways been the
culmination of a variety of plans and thoughts over the last decade, with the increasing focus on
infrastructure as a major contributor to economic growth and as a way of addressing a variety of
social problems. It could also be seen as a policy and programme that has continued an overarching
political trend within the ANC and thus has been able to supersede the normal planning cycles.

Referencing of other plans: Few plans consistently refer to plans that are in a vertical relationship.
Generally provincial plans seldom reference other plans, so that the vertical “link” is broken. The
NSDP was very widely referenced prior to 2010 but has had little influence in the plans that
referenced it, with the exception of Buffalo City’s plan. Unexpectedly, broadly influential plans (such
as the RDP) and the Constitution were not referenced much. The assumption is that these plans may
have been taken as a “given” in the plans.

Table 6 and Figure 9 reveal that over time, there has been a much clearer alignment of policies and
plans between the various spheres. The last set of plans developed in the post-2010 period reflect
the new thinking in the NDP and incorporate previous trends around the ideas of sustainable human
settlements and BNG.

In turn, the BNG seems to have paid attention to the concerns and challenges of local authorities
related to housing delivery and has considered a new approach. A further element of alignment
relating to the transition is the role that housing is playing in spatial change/restructuring. It has

' The Presidency, 2009: Green Paper: National Strategic Planning. Pretoria: The Presidency. Available online:
http://www.info.gov.za/view/DownloadFileAction?id=106567 (accessed 21 March 2013).

*®Edigheji, 0. (ed). 2010. Introduction, in Constructing a Democratic Developmental State in South Africa: Potentials and
Challenges. Pretoria: HSRC Press; Edigheji, O. 2006. The discourse of the developmental state and a “people’s contract”, in
South Africa, Policy: Issues and Actors, 19(5). Available online at: http://www.cps.org.za/cps%20pdf/pial9_5.pdf.
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gone from focusing on housing (top structures) to incorporate housing as a restructuring tool to a
point where human settlements will be a lead instrument in spatial change and will have closer ties
to planning in the future. However, once again, due to the lack of guidance around what should or
should not be contained in a long-term plan and at what level, it is unsurprising that both vertical
and horizontal alignment is so variable between the plans.

Figure 10: Alignment with macro-economic policy, housing policies and long-term plans
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5. Category 2: Key Considerations
This section explores aspects such as the vision, the key contents relating to urban development and
the responsibilities for achieving the goals of the plans.

5.1 Key findings

The institutional “home” of the plan shows quite promising signs of alignment. Long-term plans need
to include a wide range of issues and cut across departments and sectors. It is therefore important
for higher offices to play a strong coordinating role and be the drivers of such plans. This does
appear to be the case. The Presidency has generally been responsible for national plans, the Offices
of the Premier for the Provincial GDS and the Office of the Municipal Manager for local plans. While
this may be promising for the horizontal alignment of plans, it has not always resulted in improved
vertical alignment.

Roles and Responsibilities: The plans do not appear to clearly assign responsibilities or tasks for
implementing the different aspects of the plans. Rather, they contain general remarks about the fact
that national plans should include all spheres of government and that provincial and local plans
should include provinces and municipalities.

Few of the plans have a clear sense of who else should be involved, aside from general comments
referring to ‘civil society’. However, there are exceptions, specifically :
e The NGP, which mentions organised labour; development finance institutions; Reserve
Bank; Presidential Infrastructure Coordinating Committee; International Trade and
Administration Council (ITAC); Customs and Excise; CIPRA; National Energy Regulator of
South Africa; ICASA; Mintek; Scientific Councils; Universities;
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e The Eastern Cape GDS, which refers to a Budget Planning Alignment team within the
Office of the Premier, provincial departments and technical teams for implementing
budget, as well as a Planning, Coordinating and Monitoring unit (PCMU) in the Office of
the Premier.

Table 10 provides a comparative analysis of responsibilities assigned within different plans.

Table 10: Roles and responsibilities assignment
INSDP |NGP INDP |National (Gauteng|Gauteng HB HB [EMM [EMM [Tshwane[Tshwane [KZN GDS[Ethkini [EC BC OneCape[FS

Infra- 2005 2055 2030 040 [2025 [2055 [2006 2055 2011 plan GDS (DS [2040 (GDS
structure (GDS 2010
Plan

National |V v VoV 4

Provincial IV vV v v v v v v v

Local v vV v v v v v v v v v v

Civil v VvV v v v v v % v

society

[State v vV v v v v

utility

Private |V’ Y v v v v vV 7

sector

Long-range plans are intended to be visionary —to propose an alternative future. It is interesting that
not all the long-range plans set out a clear vision, most particularly national plans. However, for
many the vision is implicit or may be contained in the plan’s name or by-line. The NDP was an
exception, dedicating seven pages to describing a vision statement for 2030. It spells out the vision
in very simple terms in order to appeal to a broad spectrum of readers and to help everyone to
visualise the future that awaits our children. Buffalo City, in a much more limited fashion, also asks
what the municipality will offer a child growing up in that area in 20 years’ time. The NGP does not
state a specific vision but implicit in its name is a vision of putting South Africa on a new path of
economic growth to achieve a different future that will create meaningful jobs. The National
Infrastructure Plan is not a visionary document but sees itself as a planning framework for achieving
the NGP through long-term infrastructure investment in projects.

At provincial sphere, the GDS plans have incorporated visions and mission statements, including the
examples in Table 10. Common themes are to improve prosperity, focus on all citizens and achieve

unity across the province.

Table 11: Comparison of provincial visions

Vision in KZN GDS — Dec 2006 Vision in Free State GDS — Oct Vision of for Gauteng 2055 - current
2007%

By 2014 the Province of KwaZulu-Natal will A unified and prosperous Free A liveable, equitable, prosperous

have achieved its developmental goals, with State which fulfils the needs of united GCR

receding levels of poverty, unemployment all its people

and inequality, and improving quality of life
for all its citizens, based on sustainable and
shared growth rates and an entrenched
position as the leading trade gateway and
investment destination on the continent.

9 See Page 10 eThekwini Long Term Development Framework, 2001
% See Free State GDS, 2007 page 107.
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At municipal sphere, visions were more evident as demonstrated in Table 11. They are varied, with
some providing a comprehensive vision while others using short catch phrases. While they are
intended for the entire municipality, the metro visions all refer to the city, indicating an emphasis on
the important role that the city plays as the main site of the vision.

Table12: Local plans visions

eThekwini LTDF | Buffalo Joburg 2030 Joburg GDS 2040 Ekurhuleni 2025 | Tshwane GDS -
—Nov 2001 City - 2006

2007
By 2020 the No In the future, GDS 2040 envisions | The smart, To be the
eThekwini explicit Johannesburg will Johannesburg as a creative and leading
Municipality vision continue to lead as South | world-class African developmental international

will enjoy the
reputation of
being Africa’s
most caring and

Africa’s primary business
city, a dynamic centre of
production, innovation,
trade, finance and

city of the future —
avibrant,
economically
inclusive and multi-

City

African Capital
City of

excellence that
empowers the

liveable city, services. This will be a city | cultural African city; community to
where all of opportunity, where the | a city that provides prosper in a safe
citizens live in benefits of balanced real quality of life, and healthy
harmony. economic growth will be for all its citizens. A environment.

shared in a way that
enables all residents to

city that is a symbol
of learning — well

gain access to the ladder established,
of prosperity, and where globally
the poor, vulnerable and competitive,

excluded will be
supported out of poverty
to realise upward social
mobility. The result will
be a more equitable and
spatially integrated city,
very different from the
divided city of the past. In
this world-class African
city for all, everyone will
be able to enjoy decent
accommodation,
excellent services, the
highest standards of
health and safety, access
to participatory
governance, and quality
community life in
sustainable
neighbourhoods and
vibrant urban spaces.

innovative and
networked. A city
that inspires active
citizenry.

Joburg — My city.
Our future.”

Vertical Alignment of City Visions: It is clear from Table 12 that many terms are used to describe the
plan’s vision for the city, such as ‘liveable’, ‘caring’, ‘world class’, ‘developmental’ and ‘inclusive’. In
the analysis the phrases that are commonly used were listed and searched for their inclusion in all
the plans. A comparative table for Gauteng, showing its links to local and national plans, is illustrated
in Table 12. An observation is that these debates in international discourses are finding their way
into our long-term plans, in particular ‘safe cities’, ‘sustainable cities’, ‘green cities’, ‘compact cities’
and ‘efficient cities’. Additionally, the NDP has taken on many of these international debates and has
introduced the more current notions of ‘capability’ and ‘resilience’. More recent plans, such as
OneCape prepared after the NDP, reflect more on these international influences and include the
notion of capability which is quite central to the NDP, indicating improved alignment of these
concepts.
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Table 13: Comparison of terms used to describe visions in plans

NDP 2030 Gauteng 2005 Joburg 2030
Broad urban criteria -
vision/desired outcome
Urban (global) discourse
Safe city Yes Safe communities Reference to  safe
environments
Accessible city Yes Access to services No
Productive city Yes Productive people No
World-class city Not evident World-class facilities Yes
Competitiveness Yes In relation to GCR Yes
Inclusive city Yes Not evident Yes
Well governed city Yes Not evident Not evident
Capable city Yes Not evident Yes
Sustainable city Yes Sustainable Sustainable
development neighbourhoods
Environmentally Yes Yes Not evident
sustainable/ smaller carbon
footprint/green city
Compact city Yes Compacting residential | yes
land use
Liveable city Yes Not evident Not evident
Smart city Yes —smart centre no
Efficient city Yes Efficient resource | Efficient as it relates to
management the provision of
services
Resilient Yes Not evident Not evident

In a number of instances, no definition was provided of the municipality’s interpretation of the city
concept: what is meant by an ‘accessible city’, a ‘productive city’, a ‘capable city’ or a ‘sustainable
city’. It is not apparent that all the subsequent strategic actions that should flow from (e.g.) being a
‘sustainable city’ are evident in the respective plans. The failure to link words to strategic intentions
raises the caution of acknowledging the latest trends (or jargon) versus “living” their meaning in
strategies and implementation.

Part of the reason for this may be that the terms used are not always clearly defined to enable a
consistent interpretation across plans.

At a global level, the performance of cities in determining the economic fate of nations has come to
the fore in debates on urbanisation. Cities Alliance (2006) notes that ‘urban regions will be the most
important mechanisms of poverty prevention and alleviation — the front line in the adjustment to a
post-petroleum world’.®*

®'see Cities Alliance. 2006. Guide to City Development Strategies — Improving Urban Performance, p. 1 of the Executive
Summary. http://www.citiesalliance.org/sites/citiesalliance.org/files/CA_Docs/resources/cds/cds-
guidelines/cds guidelines final.pdf.
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South Africa’s increasing rate of urbanisation is having a significant impact on metropolitan and
secondary cities. It was therefore important to analyse the long-range plans to understand how they
view urbanisation and cities and their roles, and whether there is any consistency between plans
that are in a vertical relationship — is the national vision being taken up in the provincial vision and is
the provincial vision reflected in local plan?

There were significant differences in how the plans saw the roles of cities in the plans of different
spheres of government. At the national sphere (Table 14), apart from the NGP that has a strong
economic rather than any spatial differentiation or targeting focus, the national plans all consider
cities as key sites of investment, economic growth and social change.

Table14: The role of cities in national plans

Plan Role of Urban Areas

NSDP e  Drivers of economic growth

e Site of growth and thus areas of opportunity

e Sites of important state investment

NGP e No urban or spatial focus

NDP e Will continue to grow

e Spatially challenging and require spatial restructuring

e |dentify human settlements as a key instrument of restructuring

National e A framework for implementing the NGP that identifies sites within cities for
Infrastructure development as part of regional development in spatially targeted special
Plan projects

It should be noted that this does not imply that the plans have not considered the role of rural areas,
and the plans also include strategies to develop rural areas. It was the NSDP, a long-range plan that
presented a spatial vision for South Africa (in 2003 and revised in 2006), that first discussed the role
of cities in shaping our future growth and investment. Few other plans took their lead from the
NSDP, although many did reference it.

The NDP is a balanced plan covering many sectors that acknowledges the important role that towns
and cities play in the development of South Africa and proposes a NSF that will be guided by spatial
development principles. It also proposes a process of vision-building through the preparation of the
NSF and would like a national discussion on the future of towns, cities and rural settlements. So,
although not presenting an urban vision as such, the NDP does propose spatial targeting of identified
areas where investment should focused, to transform towns and cities.®

National urban visions for South Africa have also been developed outside of national plans but have
not necessarily achieved widespread traction or impact.®> A new process is underway to prepare a
national framework for integrated urban development.

The above discussion shows that no clear national vision exists for our urban areas. While
municipalities certainly need to grapple with the transformation of urban areas when undertaking

2See NPC (National Planning Commission). 2010. Chapter 8 Transforming Human Settlements, in National Development
Plan. Pretoria: NPC.

®For example, a first Urban Development Framework (UDF) was approved by Cabinet in 1997. It was one of the first policy
statements concerned explicitly with urban issues. It was initiated by the RDP office but was taken over by the then
Department of Housing when the RDP office was closed. This UDF was superseded in 2009 by the national Urban
Development Framework — Harnessing a Common Vision for Growth and Development of South Africa’s Towns, Cities and
City Regions, prepared by the NUDF Steering Committee (CoGTA, the Presidency and SACN). Working draft published 10
June 2009 for consultation.
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long-range planning, such transformation is complex and the preserve not only of municipalities but
also requires inputs from many sectors and from all three spheres of government.

Box 4: Buffalo City CDS vs. EC provincial GDS: an example of non-alignment in development emphasis

The EC GDS was prepared in 2004 and pre-dated both the Buffalo City and the NSDP, which arrived
on the scene two years later. While the fundamental problems of the Eastern Cape remain the same,
it is notable that the provincial plan and the BC CDS arrived at different strategies to address them.

Without a doubt both plans address the key problems of joblessness and poverty through economic
strategies combined with welfare support, it is in the emphasis of the economic strategies that
divergence is evident. The PGDS places a strong emphasis on rural development in order to address
inequality, poverty, migration, sustainable livelihoods whereas Buffalo City CDS focuses on urban
development. A large city would be expected to have an urban focus, but the nature of the
economic strategies are quite different. The provincial plan emphasises agri-industries and
processing, agrarian reform and small farmer support, tourism, rural road upgrading, whereas the BC
plan acknowledges the shift from primary and secondary economic development to tertiary
economic sectors. Its strategies accept urbanisation as a positive force to put the poor on the
economic ladder and focus on improving infrastructure, human settlements, land access, informality
and on improving the tertiary economic sector. In many respects the BC plan is well aligned to the
NSDP, as it supports focusing resources on infrastructure and having welfare strategies to support
the indigent in marginal areas.

In brief, the EC provincial GDS and the BC CDS are not well aligned in their economic strategies: one
supports investment in urban areas and the other wants to promote economic development in rural
areas.

In the provincial sphere, the plans also vary in the emphasis given to a vision of urban development
and cities. The new Gauteng 2055 is more explicit, focusing on the city region, whereas the EC GDS
has no urban emphasis at all. The provincial plans are therefore less able to inform municipal plans.
Our analysis did find that municipal plans are less likely to make reference to provincial plans than to
national plans, which may be partly due to the lack of provincial guidance on urban development.

Table 15 provides some indication of how cities understand their role in wider spatial change and
development. Most local plans have detailed strategies for developing their cities in order to achieve
spatial restructuring, improved human settlements and infrastructure provision. In some cases, e.g.
Cape Town, this is expressed as a concern around resources, while in others it is the clear
acceptance of the challenge and potential that cities have in driving provincial and national growth
e.g. Tshwane 2055 and Buffalo City. However, there is significant diversity around the role of cities
within larger scales of developments such as provinces and city regions.

Table15: The role of cities in long-range plans

Plan Role of Cities
JHB2030 e No mention.
JHB2040 e  (ities are unpredictable and uncertain

e Site of increased migration and inequality
e Highly influenced by globalisation, climate change, natural resource scarcity

EMM 2025 e Sustainable and people-centred development services that are affordable
and of high quality

e  Focused on social environmental and economic regeneration of our city and
communities
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Plan Role of Cities

EMM 2055 e No mention

Tshwane 2006 e No mention

Tshwane 2055 e (ities are increasingly playing a central role in addressing developmental

challenges, from those to do with social global competitiveness empowers
cities to fully exploit their resources. ‘resilient’ cities.

e Such cities can become strategic drivers of a country’s national economic and
social agenda

Buffalo City e  Better performing urban growth means less rural poverty
e Buffalo City must be seen as a city region with consequent understanding of
how it relates to other cities and its hinterland

Cape Town e Attention has focused on the relationship between urban form and
sustainability and thus concerns of carbon footprint, access and use of
resources

When looking at how the plans have historically understood cities and their role, it is clear that until
the NDP there was little official clarity on how cities and urbanisation should be understood within
the larger issues of economic development or spatial change. One implication is the definite need
for some national guidance around how cities are understood and what role they can play in the
overall development of South Africa. Such an understanding would then help to channel policy,
capacity and support, without which the spatial, social and economic potential of cities will never be
fully realised. The new framework for integrated urban development, which is currently being
developed, will be an important influence on the long-range plans.

Box 5: Example of alignment of urban issues in Gauteng

The Gauteng PGDS has a strong focus on the Gauteng City Region (GCR) and articulates much of its
spatial vision and goals in terms of the GCR. This idea of the GCR is picked up by the metros and
Joburg 2030, Ekurhuleni 2055 and Tshwane 2055 along with the notion of the global city region as a
driver of economic change. In Gauteng, ideas of competitiveness have consistently run through all
four institutions, as has the idea of integrated development.

Evolution or progressive change is also apparent, as the idea of the compact and efficient city is not
found in the earlier plans but is apparent in the PGDS and in later municipal plans. Social
equity/justice has also been put on the agenda over the last few years. However what is interesting
is the lack of emphasis on urban development in the PGDS, notwithstanding that the province is
home to three of the country’s key metros. As an example, the idea of urban sustainability is a
feature of each of the local plans but is not part of the PGDS, which does not take a view on
urbanisation issues. There is also no mention of some of the very specific visions of each of the
metros, for example the City of Johannesburg has chosen to direct its energies to becoming a ‘World
Class African City’.

What is also interesting is the lack of alignment/continuity between the different municipal plans
prepared at different times in Gauteng, with the exception of Johannesburg where many of the
urban goals/vision articulated in Joburg 2030 reappear in simplified form in Joburg 2040. However,
for Tshwane and Ekurhuleni, the visions were quite different. In Ekurhuleni the issues that did carry
through revolved around sustainable and integrated development and general notions of
sustainability. However, Ekurhuleni 2055 includes concerns about smart, efficient and compact
cities. Similarly, Tshwane 2055 is a far more expansive document and deals with issues including
Tshwane becoming a smart, efficient city, which is not considered in the earlier document.
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Spatial direction: Spatial planning is a function that is allocated to all three spheres of government,
and the new SPLUMB sets out the spatial planning system for the country. Only municipal SDFs are
legislated currently. Spatial plans are meant to be a synthesis of all the sector policies, express their
goals in space and are indicative of trade-offs made to determine where development should occur.
It was therefore of interest to ascertain which of the long-range plans incorporated a spatial vision of
their development vision. As the brief did not extend to the analysis of medium term-plans, which
municipal and provincial SDFs and IDPs are, a detailed analysis of vertical spatial alignment fell
outside the study’s brief.

Spatial visions in South Africa have always sought to redress inherited spatial fragmentation and
inequality, so it is not surprising to see concepts like spatial equity being used as a principle of
development in spatial plans.® Because of South Africa’s past urbanisation history of racially based
spatial patterns of settlement, areas developed unevenly, and access to resources and investment
was also uneven. This resulted in a differentiation of areas. In recent years, there has been a shift
away from a one-size-fits-all approach to development, to an approach that targets different areas
in different ways to achieve the goals of development. By using notions of spatial targeting, the
broad brush, binary of “urban” and “rural” can be avoided, and instead strategies that suit the
particular circumstance of a particular area can be developed. The NDP explicitly uses the term
‘spatial targeting’ to direct their different strategies to areas of need.

The other important concept that informs spatial visions it that our cities are sprawling and wasteful
of a limited resource — land. While this is a global concern, South Africa has particularly sprawling
cities due to the apartheid need to separate racial areas in the city and to locate African areas some
distance from the city centre. It was therefore relatively easy for a post-apartheid South Africa to
latch onto the concept of the compact city as a means of social and economic integration and
efficiency. This led to plans promoting the densification of urban areas and in particular human
settlement patterns to achieve compact cities, as well as defining urban edges or limits to spatial
development, often with unintended consequences.

Spatial plans have been most prevalent at local sphere because the MSA makes them a legal
requirement. Provinces soon realised that their GDS plans needed to be spatially interpreted, and so
many provinces have prepared provincial SDFs in the absence of any guiding legislation. However,
these are five year plans, and investments in bulk infrastructure require long planning horizons and
more explicit long-term spatial visions are needed. In the absence of the forthcoming NSF, there is
little to guide provinces and municipalities to achieve a long-term coherent national spatial vision.
The SPLUMB will address this and make spatial plans at all spheres of government compulsory.

The National Infrastructure Plan contains a spatial element, as it locates the large-scale Strategic
Infrastructure Projects (SIPs) in a national context. These should then be taken up in provincial and
local plans.

See for example the Gauteng 2055 Vision and the NDP
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Box 6: Sectoral and spatial alignment in the National Infrastructure Plan and KZN GDS

Although not geographically identical, the KZN GDS and the National Infrastructure Plan both focus
on corridor development, which also includes projects within specific cities and local municipalities.
The following case indicates how alignment has occurred within infrastructure development and
what this has meant in spatial terms.

In the industrial and manufacturing sector, the potential for development in the province is
anchored by the nodes of eThekwini and Umhlatuze. The corridors between these two nodes and
extending up to Howick form the primary zone of industrial development in the province. The cities
of Newcastle, Ladysmith and Port Shepstone serve as important secondary nodes of industrial
development potential. Government interventions that are required to maximise the province’s
existing comparative advantages in this secondary sector include an approach that focuses
interventions on specific industry sub-sectors as specified in the province’s industrial development
strategy. Interventions here include: developing cluster or value chain networks, supporting joint
research, developing cluster-focused public procurement and local purchasing agreements,
providing cluster or sector-specific information, developing joint marketing efforts, developing
demand-led skills and education and training programmes, developing shared logistical capabilities
and promoting trade and investment for these designated value chains. Investment into the Richards
Bay IDZ forms part of the priority interventions of government in this sector.

Furthermore SIP3 concerns the south-eastern node and corridor development along the N2-Wild
Coast Highway, which is intended to improve access into KwaZulu-Natal and national supply chains.
The KZN GDS is aware of the project and notes that at the metropolitan scale ‘Elements of the KZN
Logistics Gateway envisaged must include the expansion of capacity and facilities at two seaports i.e.
Durban Harbour and Richards Bay’.

The National Infrastructure Plan has some specific interventions within its larger SIPs, which target
parts of cities for growth and development, e.g. Durban Harbour, while the NDP sees a clear role for
cities in terms of social integration albeit with significant spatial restructuring and interventions. The
NDP also acknowledges the fact that cities can no longer be considered only in terms of the
rural/urban or hinterland/centre dichotomy and many large cities in SA need to be positioned within
their larger economic and mobility networks of global city regions. The NDP states that ‘a major
trend is the development of city regions that extend beyond individual municipalities. This offers
opportunities but also complicates urban planning and management’.*® In particular, decision-
making around land-use management and the coordination of development initiatives.

Thus the advent of global city regions and their complex functional relationships has heightened the
need for alignment and coordination, which will continue to increase if intra-regional competition is
to be avoided and replaced by cooperation and complementarity. Horizontal alignment of individual
metro plans in a city region is therefore critical but so too is the vertical alignment to provincial and
national plans. The Gauteng 2055 is being prepared and shows promising signs of a strategic
approach to the Gauteng City Region.

Housing and human settlement policy has also attempted to engage with questions of urbanisation
and spatial change. The vision for human settlements was recast in the BNG policy, moving from
housing to sustainable human settlements. To a large degree, the national plans have reflected the

% NPC (National Planning Commission). 2010. Chapter 8 Transforming Human Settlements, in National Development Plan.
Pretoria: NPC, p. 237.
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changes in the national housing and human settlement policy arena. The NSDP, NGP and the
National Infrastructure Plan all reflect on the ideas of sustainable human settlements and the role
that housing can and should play in spatial change and integration. However, only the NDP actually
mentions the 2004 BNG document by name. This may not be significant as there is cognisance,
especially in the NSDP and less so in the NGP (possibly because of its focus on employment) and the
National Infrastructure Plan (likewise with its focus on infrastructure), of the principles of
sustainable human settlements, densification, compaction and the wider mandate of housing. The
NGP is very clear about the necessity for ‘overcoming the spatial patterns of apartheid’, and the
National Infrastructure Plan notes that ‘infrastructure is essential to help integrate human
settlements and economic development’.

As already mentioned, the NDP is far clearer in its ambitions and clearly mentions the BNG, the
Outcomes-based approach that emerged in 2010 and the transition from a Department of Housing
to a Department of Human Settlements. The NDP also provides a slightly revised direction and focus
for human settlements arguing that®
In general, human settlements are badly planned, with little coordination between those installing
water reticulation infrastructure and those responsible for providing bulk infrastructure.
Responsibility for housing should shift to the level at which planning is executed: the municipal level.
The plan sets out recommendations for effective urban development.

The NDP thus proposes a shift in thinking around the location of the human settlement mandate as
well as the actual housing product and subsidy regime. It also argues for a more substantive role of
the private sector, the market and civil society and calls for a more diversified set of housing
products.

Given the key role that sustainable human settlements play in shaping urban development, the
housing sector was chosen for closer analysis of vertical alignment. During the analysis of the plans,
six thematic areas were identified: informality/informal settlements; urban change (i.e.
urbanisation); settlements patterns (i.e. spatial inequality) and lack of integration; access to land for
poorer people; the need for or challenges with subsidised housing provision; and concerns around
land and land-use management.

analyses the alignment between the different spheres of government and demonstrates that 17 out
of 18 of the plans, to a greater or lesser degree, acknowledge the issue of housing, human
settlement development and spatial change. The Gauteng provincial and local municipalities have
the greatest acknowledgement, demonstrating similar concerns over similar time periods. Although
the KZN GDS took the issue of housing seriously, the eThekwini long-term plan was the only plan not
to engage with housing and human settlement-related issues. In the case of the Eastern Cape, only
one moment of overlap was found between the provincial and local plans, which otherwise seem to
have been concerned with different aspects of housing and human settlements.

NPC (National Planning Commission). 2010. National Development Plan. Pretoria: NPC, p. 35.
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Table 16: Areas of concern — housing and human settlements

Area of Human National Plan Provincial Plan Local Plan
Settlement Concern
Informality/informal NSDP Gauteng 2025 JHB2030
settlements NDP Gauteng2055 EMM2025
KZN GDS EMM2055
OneCape2040 Tshwane 2006
FSGDS Buffalo City
Urban change NSDP FSGDS JHB2030
NDP JHB2040
EMM2025
EMM2055
Tshwane 2006
Buffalo City
Settlement patterns NSDP Gauteng2055 JHB2030
NGP EC GDS JHB2040
NDP FSGDS EMM2025
EMM2055
Tshwane 2055
Buffalo City
Access to land for NSDP Gauteng 2025 JHB2030
settlement NDP EC GDS JHB2040
FSGDS EMM2025
EMM2055
Tshwane 2006
Housing provision NSDP Gauteng 2025 Tshwane 2006
(subsidised) NDP KZN GDS Tshwane 2055
National OneCape2040 Buffalo City
Infrastructure
Plan
Land use/Land-use NSDP KZN GDS Tshwane2055
management NDP FSGDS

At the local sphere, the EMM 2025, while not referencing the BNG national policy, demonstrates
clear alignment with national policies and goals, with an emphasis on the principles of densification,
infill and informal settlement upgrading, which come from the BNG’s sustainable human settlements
approach. It furthermore internalised the trend at the time when rental accommodation and inner-
city regeneration were on the rise. Additionally, the EMM 2025 plan makes it clear that it was
attempting to align with both international, national and provincial directives and states:®’
The backlog in housing units is even bigger, as many beneficiaries are settled in areas with formal
access to water and sanitation through the Essential Services Programme but still need to be provided
with a housing unit. The EMM'’s goal is to eradicate this backlog by 2014 in line with the UN Habitat
Millennium goals and the Delivery Goals put forward by the Provincial MEC for Housing.

5.2 Analysis of the key considerations

Roles and responsibilities. The lack of assignment of responsibilities in long-range plans is
problematic, as it points to a clear lack of discussion and consensus between the various groups. It
also means that no entities or institutions have a clear set of tasks to undertake the strategies that
will result in the vision being achieved. Such vagueness also makes these plans difficult to implement
and monitor. The NDP breaks with this tradition and identifies extensive actions. The lack of

¢ Ekurhuleni Metropolitan Municipality. n.d. Growth and Development Strategy 2025, p.25.
http://www.ekurhuleni.gov.za/business/useful-resources/gd-stategy (accessed 20 January 2013).

SOUTH AFRICAN URBAN STRATEGIES ALIGNMENT STUDY



Page |62

identified responsibilities, especially for implementation partners, makes it difficult to achieve buy-in
of the plans that require all sectors, including the private sector, to contribute.

Planned activities or clearly defined actions. A majority of plans did not have clearly laid-out sets of
activities with timelines and objectives. It is uncertain whether the GDS was not considered the
appropriate place and that the Provincial Growth and Development Plans would hold the details, or
whether the provincial plans were seen as more strategic and less operational. However, whatever
the case, clearer activities are needed that are linked to long-term goals to give clarity on not only
what needs to be achieved but also “how” it needs to be achieved.

The role of cities and spatial visions. Not all long-range plans translate their vision and strategies
into a spatial vision. This is especially true for plans that have an economic development focus. This
may be because spatial visions can be found in other kinds of plans such as SDFs. Municipalities do
prepare SDFs, which are done as part of the IDP that is a five-year plan and not a long-term strategic
plan. Medium-term plans were not analysed, and so the extent of alignment between municipal and
provincial SDFs is unclear. This could be a useful further extension to this study.

Essentially, South Africa does not have a long-range spatial vision, no clear picture of what the
country’s spatial landscape could look like (or more pertinently how we would like it to look) in 20 or
30 years’ time. But government is working on one — the new planning legislation will require spatial
plans to be aligned. It therefore remains for provinces and municipalities to craft their own plans
independently, which they have done. While the NDP does provide some guidance, a broad
assessment of the plans examined in this study suggests that, as a country, we are yet to develop
clear ideas that are necessary to drive the growth and development of our cities. South Africa been
very weak at national and provincial spheres in defining unambiguous visions for our cities, which
has resulted in weak vertical alignment of urban visions.

Long-range plans have struggled with a tension of where the spatial emphasis of a plan should be —
cities are where economic investment offers the greatest opportunities for the poor and generates
the most wealth for the country, while rural areas are home to a significant percentage of the
electorate who also require developmental interventions. The tension is most keenly felt in local
plans, where municipalities must accommodate both urban growth and rural development.
Metropolitan and secondary cities’ plans have a more urban emphasis. The lack of unambiguous
direction from national and provincial plans for an urban vision has resulted in plans at local and
provincial sphere having different emphases, strategies and projects. The EC GDP and Buffalo City
CDS are examples of how this has resulted in non-alignment and even contradictory visions.
However, the NDP balances strategies for rural and urban development and begins to move away
from the dichotomy of urban and rural visions by using the concept of spatial targeting to explain
the need for differentiation of the type and spatial location of development interventions.

Few plans tackle urbanisation holistically and strategically, let alone align vertically on this issue.
International debates on city visions are finding their way into the long-range plans, but few are able
to translate these into clear strategies (what does it mean to be an ‘accessible city’ and what
strategies will support this vision), so they remain at the level of catch phrases. This appears to be
changing, as the NDP embraces the international city debates, translating them into practical
strategies that are accessible to all. The most commonly aligned city visions are ‘safe city’,
‘sustainable city’, ‘compact city’ and ‘efficient city’. However, these terms have not been clearly
defined, and their interpretation is left up to the plan makers.

Housing, human settlements and spatial restructuring. The inequality in the location, form, and
standard of low-income housing in South Africa has placed human settlements at the “sharp end” of
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strategies to restructure our spatial form. Spatial restructuring to achieve better integration has
proven elusive, despite being stated in all plans and on-going government attempts to address this
in plans, policies and strategies and projects. Central to many plans has been the re-thinking of the
role of housing and human settlements in restructuring space to create better integrated cities.
However, the development of integrated settlements requires coordination and investment by many
different sectors, including housing, infrastructure, education, health, environment and economic
development, to achieve sustainable settlements/development. The responsibility lies with the local
sphere, although these sector functions are not all the constitutional responsibility of local
government. The housing budgets of national and provincial government predominantly cater for
the provision of housing (top structures), yet their more recently adopted approach embraces a far
wider notion of sustainable human settlements, making it essential for municipalities to coordinate
budgets from many sectors. While this requires a greater degree of horizontal alignment, the lack of
vertical alignment of policies, plans and budgets also has a negative impact. Local plans need to be
able to influence plans of higher spheres; in other words, local agendas also need to influence
provincial and national policy to achieve alignment with local priorities and needs.

6. Category 3: Outputs

6.1 Key findings on outputs

The analysis of the plans found that not all long-range plans translated their visions and strategies
into measurable targets. In fact only six of the plans indicated targets: three national plans (the NGP,
NDP and the National Infrastructure Plan), the EC GDS and the Johannesburg and Tshwane local
plans. The national plans are more recent, and it should be noted that the earlier NSDP did not
articulate targets for their spatial vision but did indicate that these must be included in district and
municipal plans. The NDP has a chapter dedicated to setting out the objectives (targets) and the
actions.

A measure of vertical alignment would be that targets of local plans were reflected in provincial
plans and added up to match the national targets. This could not be established, as there is no
indication of how plans at any sphere of government set targets. It is not clear if it is a “top-down”
approach, where national government sets the broad target, and then each province is responsible
for their share and directs each municipality to contribute, or whether the local targets get “fed
upwards” to provinces, and the national targets are an accumulation of all the targets of the
provinces. This is an area that would benefit from further interrogation.

Having targets in a long-range plan is one thing. However, if long-range plans are to inform and align
to medium-term plans, the targets should not only focus on the vision date but also contain
milestones or intervals towards the vision date. Again, little evidence of this was found in the plans
analysed. The NGP indicated that it would use the Presidency's Outcomes to measure performance.
Two national long-range plans presented some evidence of target intervals: the National
Infrastructure Plan indicated five-year priorities and then the 20-year project pipeline, which is
sensible as large infrastructure plans are long term and the five-year priorities are directive for the
medium-term plans. The NGP provided two phases, the first (now passed) being to lay the
foundations and get projects into budgets and the second being the consolidation phase, broken
down into two steps (2014 and 2015-2020). It includes review and monitoring against clear targets
over these periods. The inclusion of interim target dates in the NDP was variable, depending on the
sector inputs. Reference is made to goal dates of 2016, 2020 and 2025 to achieve certain targets
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towards the 2030 vision date.®® There is no consistent setting of milestones, such as five-year
periods, for the targets defined for 2030.

Provincial plans contained no evidence of target intervals, which is unfortunate because the
provincial plans should inform the municipal plans, especially the IDPs and other five-year plans.
Setting out the provincial targets in five-year intervals would improve the chance of vertical
alignment.

Monitoring in long-range plans is weak. Some of the more recent long-range plans refer to
monitoring, but it is too early to assess whether this has been done. The NGP has the most emphasis
on monitoring, proposing monitoring mechanisms but indicating that existing structures such as
MINMEC should be used rather than new structures. Quarterly reporting to Cabinet is proposed as a
way to improve monitoring. The NDP indicates that monitoring would take place against the
Presidential Outcomes, linking it firmly to wider governmental goals. The NDP will be followed up
with an implementation plan in the near future, which should include monitoring.

Monitoring and evaluation is included in the overall governmental system of planning and is driven
by the Presidency’s Department of Performance Monitoring and Evaluation (DPME). The
department’s strategic plan® explains the system of monitoring of performance. The ministers’
Performance Agreements were signed in April 2010. The department monitors the governmental
outcomes and is responsible for oversight, done through a performance management tool (PAT).
The department monitors government on the basis of the five-year strategic period, not government
plans such as the long-range plans in this study. Government has a system for monitoring
performance, which is focused on outcomes and could possibly be used as a basis for monitoring
long-range plans in the future.

6.2  Conclusions on the analysis of the outputs
Section 2 identified six main purposes of long-range planning. Two of them can only be achieved if
there are targets, monitoring and evaluation:
* Long-term plans provide a yardstick or benchmark to measure progress and also put set-
backs and concerns into perspective;
« If aligned, long-term planning informs shorter term plans, resource allocation and the
sequencing of policies.

With that in mind and after assessing the plan, it is clear that:

1. Long-range plans do not all have targets. Many focus on the vision and some actions to achieve
the vision, but few concrete targets are defined. This means that the vision risks not being
clearly articulated (few empirical goals) and achieving it may remain elusive, as stakeholders or
contributors to achieving the targets can have their own interpretation of the vision. It begs the
question: ‘How will you know when and if you have achieved the vision?’

2. Few of the long-range plans provide interim targets at defined timeframes, which means that
progress cannot be measured. It is therefore not possible to assess how far off-course the
implementation is until the vision date is imminent. The tendency seems to be to prepare
another long-range plan and extend the vision date, often with little reference to the previous

 See NDP — Summary of Objectives and Actions section.

# The Presidency. n.d. Department of Performance Monitoring and Evaluation Strategic Plan 2011-2016. Available online
at http://www.thepresidency.gov.za/Medialib/Downloads/Home/Ministries/DPME%20Strategic%20Plan%202011-
2016.pdf.

SOUTH AFRICAN URBAN STRATEGIES ALIGNMENT STUDY



Page |65

long-range plan (for example Joburg 2030 and Joburg 2040). A system of review of long-range
plans at intervals, which is part of the monitoring framework, should be considered.

3. The long-range plans should inform the five-year strategic plans. They do in broad terms, but if
the long-range plans had five year intervals that were synchronised with the five year strategic
plans, there would be a much clearer basis on which to achieve alignment.

4. The plans provide little, if any, indication of how the targets are determined. Are they what
national sphere believes must be achieved and then the municipalities must make it happen, or
are they realistically derived from the bottom up? Plans should be clearer on this aspect.

5. Monitoring of long-range plans is virtually non-existent, although this looks set to improve with
the new generation plans (plans informed by the NGP and the NDP). However, this is an area
that needs addressing in all future long-range plans, as monitoring brings more accountability to
the plan.

7. General Findings and Observations

This study was exploratory and the first of its kind. It was not designed as a comprehensive
investigation but rather a focused study on the vertical alignment of long-range plans and produced
some interesting findings.

Long-range plans have a significant place in South Africa’s governmental system of planning. Up until
now the emphasis has been on medium-term (five-year) planning. But these plans roll over (annually
in many instances) and, while strategic, are not located within a bigger and longer term vision. Long-
range visionary plans are powerful instruments to bring many role players together around a
common purpose. They map out a pathway that can guide medium-term plans to achieve the vision
incrementally. In a country that needs to be prudent with all resources, they provide focus for
budgets and investment by all stakeholders.

7.1  Achieving their purpose
As a framing device, the purposes of long-range plans were used to interrogate whether our plans,
when aligned, are able to achieve these purposes.
* Urban growth and development require a long-term perspective to frame shorter term
trade-offs;
* Long-term plans provide a yardstick or benchmark to measure progress and to put set-backs
and concerns into perspective;
» If aligned, long-term planning is also able to inform shorter term plans, resource allocation
and the sequencing of policies.
*  Such planning can direct energy and expenditure from a range of stakeholders, not just the
government.
*  Such planning allows cities, provinces and governments to anticipate and plan for longer
term shocks, creating more resilient environments;
* Long-term plans allow all three spheres of government to anticipate the rate, type and
physical direction of growth and to develop infrastructure and amenities ahead of such
growth.

Table 17 contains high-level observations of the long-range plans and uses the NDP as an example to
illustrate how the criteria are applied.
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Table 17: High-level overall observations of long-range plans

Plans tend to want to do everything
and hard to prioritise

No Not many empirical measures in Yes
plans
Mixed Some have but no periodisation so Yes

more difficult
General high-level strategies hard to
translate to local sphere

Mixed Not always the same message Yes

No Referenced but not given defined Yes
roles or actions

7.2 High-level observations

As little guidance is available on what alignment means, and how to achieve and assess
alignment, a definition and an analytical framework had to be developed for this study. Similarly,
without a clear definition of a long-range plan, identifying the relevant plans for this study was
difficult. What a plan is called may not be an indication of what it contains or how it sees its
purpose.

Long-range plans up to 2010 tend to be less aligned, fairly independent of one another and vary
in their preparation, methodology and content. This makes comparison difficult and reduces the
likelihood of achieving alignment. However, this appears to be changing since the appearance of
the NGP and NDP in 2010. Long-range plans prepared after that date have taken cognisance of
these key documents and seem to be incorporating much of the language and the intent.
Legislation dealing specifically with long-range plans has been absent, and so there has been no
legal imperative to prepare such plans. However, long-range plans have been prepared in any
event but without much guidance with regards to content and how to achieve alignment. This is
now likely to change with the introduction of the Intergovernmental Relations Framework Act
and the impending SPLUMB. These Acts provide a legal basis for long-range plans (spatial plans
in the case of SPLUMB) and for setting up coordination mechanisms.

The structure of government, with its interdependent spheres of government is inherently
structured to promote cooperation and, as a result, improved alignment would be expected.
However, this has not been the case. The allocation of powers and functions in the government
system is such that each sphere of government has both its own executive powers and
concurrent powers. The government system is not hierarchical, and each sphere does not
necessarily undertake similar functions. So, while national government may be expected to set
guidelines and broad strategic direction, it is the preserve of the provinces and municipalities to
develop laws and policies for the matters over which they have executive powers. Alignment of
certain functions cannot then be expected given this structure of government. For example,
housing is not a local government function, and so provinces can make laws, policies and

SOUTH AFRICAN URBAN STRATEGIES ALIGNMENT STUDY



Page | 67

implementation decisions that may not fit within the municipality’s spatial plan or infrastructure
budgets, resulting in alignment problems. New discourses within government about moving
away from the one-size-fits-all model of local government and assigning a wider range of powers
to metropolitan areas, if implemented, will promote much greater alignment in the future.

e Currently, no long-range national plan sets out the spatial vision for the development of the
country. However municipalities must prepare SDFs, which cover a five-year planning period,
rather than a long-range, strategic period. Decisions about long-term infrastructure investment,
restructuring our unequal spatial form, the growth and expansion of human settlement areas
are not being directed by wider, strategic concerns that have influences beyond municipal
boundaries. Provincial plans tend to be weak in this regard, resulting in municipalities not taking
much cognisance of them when formulating their long-range plans. Trends towards
understanding the differentiation of areas and the need to use spatial targeting are emerging in
the new plans, such as the NDP.

e A national vision of urbanisation was provided independently of long-range plans, in urban
development strategies in the past. With rapid urbanisation, national migration trends and
increasing informality of areas, a national vision for towns, cities and rural villages needs to be
developed, to guide long-range provincial and local plans. Municipalities have done this on their
own, which has produced much variation in city visions and the role of urban development in
the long-term restructuring of cities. If the new framework for integrated urban development is
to have any impact, it must be developed collaboratively, include all spheres of government and
find its way into processes that are driving long-range plans.

e Cities have tended to use much of the international terminology in their visions e.g. ‘accessible
city’, ‘inclusive city’, ‘resilient city’, ‘compact city’. There is some evidence of alignment in the
use of the concepts but little understanding and interpretation of these concepts into coherent
policies and strategies, so alignment at that level is less evident. The NDP has embraced these
debates but also internalised (shown how the concepts translate into actions), which should
augur well for the future alignment of urban and city development plans.

e Municipalities are at the “sharp end” of long-range planning because they must align their plans
with higher sphere plans and all sectoral plans (including some functions for which they may not
have a mandate). Higher sphere plans therefore need to be clear about their vision, goals and
strategies and targets to give clear direction to help municipalities prioritise the important
(national and provincial) elements.

e Long-range plans are weak on setting targets. If long-range plans are to guide medium-term
plans, targets are needed at different intervals of the plan. There is little evidence of this,
although the NDP has clear targets. The NGP also has targets and the National Infrastructure
Plan has five-year priorities and longer term infrastructure interventions, which augur well for
the future and provide a guide for linking medium-term planning to long-range planning.

e Higher offices of government have generally been responsible for preparing plans, which is
positive and can lead to a better coordinated plan but also to improved vertical alighment
through similar offices at each sphere of government.

e Monitoring of plans is weak. It is not clear who should monitor, what must be monitored or how
to monitor. The NGP has included monitoring aspects, which could be good examples to explore
further and to learn lessons from. Monitoring should be linked to the governmental system of
monitoring and evaluation.

8. Conclusions
Some general conclusions can be drawn from the study. Long-range planning is an important part of

the governmental planning system and should be supported. However, the system of long-range
planning is weak at present and will benefit from more guidance in many areas.
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Importantly, clearer guidance is needed on what is meant by alignment, what the main tenets (or
mainstays) of alignment should be and how to achieve alignment. While some policies (and even
some laws) mention the need for plans to be aligned, little regulatory guidance exists. The will to
align is there but difficult to achieve because of many factors. Alignment requires some relationship
between plans of different spheres, relating to aspects such as how the plan is prepared (inputs), its
main purpose and content (key considerations) and how it relates to and affects its environment
(outputs). Presently long-range plans are prepared in different ways, at different times, span
different time horizons, contain different visions, emphasise different contents and have little in the
way of targets, outcomes and monitoring, making alignment difficult. However, prospects for a
future system to foster alignment are promising, through the imperatives of cooperative governance
and the Intergovernmental Framework Act, the future SPLUMB and the DPME that monitors
outcomes.

Since 2010 the introduction of a new generation of long-range plans (in particular the NDP) has the
potential to pull all spheres into alignment. The NDP is clear, easy to read and understand, has
specific targets and actions, and builds a very clear vision that everyone can buy into. Similarly, the
Gauteng 2055 shows potential to bring three of the largest metro areas into a new city-region vision.
A NSF will be prepared under the auspices of the NDP and presents an opportunity to set out a
national spatial vision of South Africa that all spheres can buy into and foster a new level of
alignment to achieve the goals of spatial restructuring, targeted infrastructure and social spending,
and spatially targeted economic strategies. It will be important for municipalities to engage in this
process so that more “bottom-up” considerations find their way into the national plan.

While referred to in many government policies, and even some laws, government has no statutory
requirement to prepare long-range plans, which are not part of the established (medium-term)
governmental system of planning. Given the current variation in the plans, greater guidance is
needed on the content of long-range plans and how to prepare them. While this need not
necessarily be in the form of regulations, government could prepare guidelines that cover the
preparation of long-range plans.

Many of the municipal long-range plans call themselves ‘city strategies’ or have ‘city’ in their vision
statement, recognising the strategic role played by urban areas within the municipality. However,
the direction from provincial and national spheres has been little and sometimes contradictory on
the role of the urban areas. In order to move away from binaries of urban and rural, the NDP
encourages approaches that focus more on spatial targeting that can address the specific needs of
different areas. The new national framework for integrated urban development may need to tread a
sensitive path to present a unified view of our urban areas that can then provide clear guidance to
long-range plans, especially to municipalities, if they are to be aligned to higher sphere plans.

South Africa’s system of government is a double-edged sword for the alignment of long-range plans.
We do not have hierarchical tiers of government where a higher level can instruct a lower level to
ensure line coordination and compliance, which would give a greater chance of achieving vertical
alignment (of policies and plans). Instead, each sphere of government has its own powers and
functions allocated by the Constitution. Local government is the sphere where all the developmental
needs are present and must be addressed through plans, policies, strategies and budget allocations.
However, local government does not have responsibility (and hence no budget) for all these
functions. The results is a misalignment between plans and projects, where a higher sphere has
sectoral plans that do not match those of the municipality but inherently contribute to development.
Education, health and housing are examples. Housing is developed at local government level but is
not a municipal function, yet the typologies of housing and the form of the housing settlements are
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all integral to creating sustainable development, for which municipalities must plan. This will change
when housing functions are assigned to the local sphere. On the plus side, this system of
government is fundamentally cooperative, implying the need to coordinate all governmental inputs.

8.1  Specific conclusions: inputs

The analysis showed the clear need for direction on timeframes, data and methodology when
preparing long-range plans. This includes the need to identify milestones (or points along the
timescale of the plan) to measure progress and to direct medium-term plans. Development requires
a long-term perspective so that the shorter term trade-offs are not ad hoc but are weighed up within
a wider context. The methodology also affects aspects such as stakeholder participation and
commitment, which are important for long-range plans and development that require many actors
to achieve the vision.

How a plan is prepared also affects the influence it may have. Plans are influenced by a range of
factors and other plans and have different levels of influence as they became more or less “popular”.
It is therefore difficult for plan makers to prioritise inputs and plans. Plans prepared before 2010 had
many influences, whereas the NDP appears to be influential in the new generation plans such as the
EMM 2055, Tshwane 2055 and Gauteng 2055. This has the potential to foster greater vertical
alignment. Currently there is little evidence of any “trickle up” of policy and visions such that local-
level visions and goals are reflected in the other spheres of government.

8.2  Specific conclusions: key considerations

Surprisingly, not all plans categorised as long-range plans have explicit visions or vision statements.
Economic plans tend not to have visions, which was also the case for one local plan. Visions play a
key role in consensus-building around the plan. Municipal long-range plans tend to cast their vision
in terms of the city, indicating a focus on the role cities play in their overall developmental vision.

Currently no overarching national vision exists of how cities should or could look and their role in the
wider developmental (spatial, economic, social, environmental) context. A similar situation happens
at provincial sphere. This makes the vertical alignment of urban issues difficult to achieve. What
does exist is an inconsistent use of international discourse and terminology to describe city visions
without sufficient consensus on what the terms actually mean either conceptually or in practice. As
a consequence, there is little harmonisation of activities to make cities work. The proposed national
framework for integrated urban development may offer some guidance in this respect.

While previously a national spatial development perspective (the NSDP) offered guidance to
provincial and local spatial plans, other plans did not take it up for various reasons. Reasons range
from political acceptance of its content to a simple interpretation of the plan as a ‘perspective’,
leaving plan makers unsure of its status and hence how seriously to take it. While municipalities are
obliged to prepare SDFs, these are medium term plans and are not necessarily visionary or aligned
with higher sphere spatial plans, where they exist. The anticipated new NSF will go a long way to
address this gap, as will the provisions of SPLUMB that will make spatial plans compulsory at all
spheres of government.

The chance of better alignment is through the infrastructure vision of the National Infrastructure
Plan, which identifies spatially cross-cutting projects and assigns some spatial functions to the
various spheres that are contained within its SIPs. The National Infrastructure Plan is new, and its
impacts on alignment must still be tracked.

Housing interventions can play a key role in addressing the restructuring of our divided cities. Most
plans make reference to housing interventions, but it is at the municipal sphere that the plans need
to take an integrated and long-term approach to transforming residential spaces into sustainable
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human settlements (and all the sectoral inputs required). However, municipalities have not been
allocated the constitutional powers to do this (yet), providing a compelling example of how long-
range plans must take cognisance of the legal powers and functions of each sphere of government
and what can then be expected of alignment.

The analysis demonstrates that the roles and responsibilities for the relevant spheres and sector
departments are generally inadequately defined in long-range plans. Part of this is because there is
no shared vision and no specificity on the activities needed to achieve these visions.

8.3  Conclusions: outputs

Few of the long-range plans analysed revealed details on what should be achieved, when, by whom
and how. The plans lacked targets and processes for monitoring. There are exceptions and lessons
can be learned from the comprehensive targets in the NDP and the monitoring and review
provisions in the NGP.

If long-range plans are to inform medium-term plans, targets need to be set at different intervals.
This was absent in most plans, affecting the ability of a long-range plan to consider short term trade-
offs. Importantly, without monitoring or target intervals, it is difficult to know if a plan is off-course,
or how far off-course. Targets also need to identify who is responsible for achieving the targets, and
monitoring of these creates greater accountability in plans.

Trends are promising for better alignment of long-range plans in the future, as shown by plans (such
as the OneCape 2040 and Gauteng 2055) that have come after the introduction of the NGP and the
NDP.

9. Recommendations
Based on the findings and the conclusions, there are a number of tentative recommendations that
can be made.

9.1 Guidelines
Long-range plans have an important role to play in directing the future of South Africa. For these
plans to be more effective, all three spheres of government need more guidance and direction on
preparing plans. The plans analysed were found to be diverse and, while diversity is not to be
eradicated, some common elements need to be contained in each sphere’s plans for there to be
alignment of plans. We recommend the preparation of guidelines that will address aspects including:
e The timeframe of the long-range plan;
e The intervals for review within the timeframe;
The creation of a vision — purpose, methodology;
Possible methodologies to use when preparing the plan;
Guidance on content and how to get to the strategic, long-term issues and their impacts;
e Turning visions into actions — responsibilities;
e Targets, monitoring and review;
e What is alignment, why it is important and how to achieve it;
e The importance of partnerships and how to develop plans that build partnerships.

The Guide to City Development Strategies prepared by Cities Alliance is a good basis on which to
begin formulating guidelines that can be applied across all spheres of government. The NDP also
represents a current good practice, and lessons can be learnt from that process and the plan. It may
be useful for the NDP process to be documented and lessons extracted (for example, how the plan
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gained momentum and acceptance, how it will achieve alignment, how it set targets). The guidelines
must be directive but flexible to enable local variation and content.

9.2 Law or policy

Consideration should be given to whether long-range plans need to become more formally inserted
into the overall system of government planning. To entrench them, legislative and regulatory
approaches could be considered most effective to give legal effect. However, long-range plans can
also be embedded through government policy and commitment. There was no legal imperative for
the NDP or for all the provincial growth and development plans. Therefore, at this stage we do not
recommend a legal approach but support the promotion of such plans by government. The above-
mentioned guidelines on long-range plans will go a long way to promote the plans and ensure
greater consistency and alignment.

9.3 Importance of monitoring and evaluation

Long-range plans have tended to be “broad brush” and become less directive as the time horizon
extends outward. However, the vision and strategies in a plan may never be achieved if no targets
are set or if milestones are not identified. If the achievement of these targets and milestones are not
monitored, there is every chance that the plan will not achieve what it set out to do.

Medium-term plans are embedded in the five-year governmental system of planning. In essence, a
long-range plan comprises a number of medium-term plan periods. For long-range planning to be
more effective, the aforementioned guidelines must address the issue of monitoring, of target
setting and of effectively linking medium-term plans to long-range plans.

9.4 Support of other processes to help shape a long-term vision for South Africa
This study found a lack of clear message about the future spatial form/vision of the country, the role
of cities and the impacts of increasing urbanisation. These shortfalls are being addressed elsewhere
(e.g. the national framework for integrated urban development and the NSF) and will, when
completed, contribute positively to an improved consensus around urban and spatial visions. We
therefore recommend that SACN and DHS keep close to the following processes and contribute
where possible to:

e The preparation of the NSF by the DPC

e The DPC’s intended discussions about the role of towns, cities and rural villages

e The preparation of the national framework for integrated urban development.

In particular the DHS must be mindful of the discussions and debates to take into their Green Paper
process. The Green Paper (and subsequent White Paper) will present a new vision for achieving
sustainable human settlements and must not only be influenced by the national spatial and urban
visions but also influence these visions by illustrating the role that human settlements have to play in
restructuring space.

10. Future Research

This study was exploratory, being the first study to analyse the alignment of long-range plans. It had
a specific, contained brief, but during the investigations a range of related issues emerged that
presented opportunities for further future studies. These include:

Horizontal Alignment

This study is aimed at addressing the vertical alignment of plans. Clearly, horizontal alignment
aspects are also important, especially at local sphere where the plans of many sectors at all three
spheres of government have an influence on policies and plans. Horizontal alignment is particularly
important for local IDPs, and stakeholders raised the concern of integrating sector plans into IDPs.
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Understanding horizontal alignment may be a possible area of further study, especially how to
achieve horizontal, sectoral integration in plans, so that plans like IDPs do not just “cut and paste”
sector plans into their plans.

This study also has an emphasis on urban development visions and city strategies. Cities are
complex, and city plans require many sectoral inputs and must also take direction from an equally
vast number of government plans and policies. Stakeholders raised questions on how municipalities,
which must take cognisance of so many different plans, should prioritise the plans to be considered,
especially if there are conflicting approaches or strategies. This could be an additional area of work
so that guidance can be provided to municipalities in the preparation of their long-range plans.

The study also found that many sector departments have prepared strategic plans. However, while
sectoral departments have a mandate to undertake planning for their respective sector, the issue of
how to embody the strategies and emphases of each of these plans in national, provincial and local
plans was flagged as something requiring further investigation. With cooperative governance, there
is not necessarily a hierarchical relationship with plans and policies, but the study did find little
evidence of local plans influencing plans of other spheres.

Links into medium-/short-term plans

As mentioned in the report, government has a fairly sophisticated and entrenched system of short-
and medium-term planning and plan preparation. Of specific importance are the Medium Term
Expenditure Frameworks and the municipal IDPs. While IDPs are five-year plans, they must take their
guidance from longer term plans such as the provincial growth and development plans. The study
did not analyse the IDPs, as they fell outside the definition of long-range plans. However, for a
planning system to be effective and for longer term visions to be achieved, the medium-term plans
must have a direct relationship with the long-range plans. This relationship should include
indications of how the plan helps achieve key milestones or steps towards the overall vision of the
longer range plan. It can include targets and indicators to show its role in achieving the vision. It also
needs to address how long-term infrastructure projects fit into medium term planning cycles.

Follow the money

When testing this document in a stakeholder workshop, a recommendation was to investigate
budget allocations to see where and how money is spent, in order to get a real sense of alignment
between departments and spheres of government. Such an analysis will provide insight as to
whether there is a “crowding in” or “stacking up” of public funds into the same or similar
geographical areas or into specific sectors, which in turn will indicate whether or not there is
coordination, “joined-up” thinking and harmonisation of goals and policy directions.

Where else are long-term plans to be found?

Although long-term plans are supposed to encapsulate longer term visions and direct how these are
achieved, the reality is that a range of other documents tend to also direct long-term plans. At
national level, policies such as the Comprehensive Plan for Human Settlements: Breaking New
Ground have been fundamental in shifting longer term thinking about the future of housing and
human settlements policies and projects. Stakeholders mentioned that at the local sphere, IDPs
often go beyond their five-year brief and influence long-term visions and expenditure — although to
what extent remains unclear. There is uncertainty as to exactly which other documents have been
influential and an investigation is needed into which documents, policies and plans have been
sectorally and spatially influential, and how and why they are leading and directing long-term
planning and expenditure.
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Annexures

Annex |: General Descriptive Criteria Matrix

Key issues

Type of document

Policy

Programme

Vision

Guideline

Strategic framework

Plan

Time horizon (begin and end dates)

What other plans are referenced in this plan?

Does the plan indicate implementation aspects for
other spheres/departments?

Prepared by:

National department

Provincial department

Municipality

Treasury

Presidency/Office in the Presidency

Other

Standing of document

Accepted by Council/Cabinet/Parliament

No standing

Spatial/scale of focus

Urban

Rural

Both

Scale of influence/interest

National

Provincial

Local

Southern African region

Sectoral focus

Employment /Job Creation

Housing/Human Settlements

Planning

Infrastructure

Environmental

Multi-sectoral

Spatial Equity

Parties responsible for implementation

National

Provincial
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Local

Civil Society

State utility

Business

Specific organisations, name them
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Annex 2: Methodology and Data Collection
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Methodology and data

2001 Census

StatsSA data

Census 2011

Own research

Other sources

Public participation

Consultation with sector experts/expert input papers

Combination

international research/trends inputs

Scenario planning/city futures discourses

SWOT analysis

Logic model

Monitoring of performance

Indicators/measures of performance

Mapping
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Broad urban criteria — vision/desired outcome

Urban (global) discourse

Safe city

Accessible city

Productive city

World-class city

Competitiveness

Inclusive city

Well-governed city

Sustainable city

Environmentally sustainable/smaller carbon
footprint/green city

Compact city

Liveable city

Smart city

Efficient city

Contribute to the MDG

Heritage, arts, culture centre and tourism

Caring and empowering city

Gateway to Africa

Contributes to other international protocols/treaties
SA is signatory to

Indicate countries that are used as examples or
comparators

Influenced by other international docs agreement

Developmental and social-economic outcomes

Social equity/justice

Sustainable livelihoods

Spatial equity

Integrated development

Sustainable development

View on urbanisation

City regions as drivers

Supporting the indigent

Women and children

Foreigners/xenophobia

Strong city leadership for success

Dignity

Youth
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Key issues

International

Economic model shift?

BRICS

Africa

International financial crisis/recession

Development finance

Climate change/global warming

Peak oil/end of fossil fuels/need for alternative energy

Water shortages

Poverty and inequality/Gini indexes

Urbanisation emphasis

National

Lack of institutional capacity (all government spheres)

Lack of skills

High unemployment

HIV/Aids

Crime/corruption

Education

Provincial

Lack of institutional capacity (all spheres of
government)

Lack of skills

High unemployment

HIV/Aids

Crime

Poor growth

Spatial concentration in cities

Insufficient physical infrastructure

Key informants of the plan

National policies, plans and programmes

Provincial policies, plans and programmes

Local plans
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Key issues

Identified urban outcomes*

What key assumptions are made about cities?

What are the high-level strategies that have been
identified to achieve the goals of the plan?

What outcomes have been identified in the plan that
affect cities

Key findings affecting urban development

What are the key recommendations/interventions
relating to urban development

Measuring performance

Are there measurable performance indicators/criteria
for impact on cities

Are these measured?

Are these monitored?
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Annex 6: Urban Sectoral Issues

Page |82

Key issues

Infrastructure development

Water/sewerage

Electricity

Transport: roads/rail/ports/airports

Telecommunications/IT

Waste management

Health facilities/care

Energy production

Human settlements

Informality/informal settlements

Urban change

Settlement patterns

Access to land for settlement

Housing provision (subsidised)

Land use/land-use management

Governance

Corruption

Transparency

Good governance

Lack of continuity

Lack of leadership

Cadre deployment/nepotism

Participative and accountable

Engagement with urban dwellers

Financial sustainability

Rates collection

Cost recovery

Safety and security

Policing

Crime

Community policing/CPFs

Mobility and accessibility

BRT

Taxi recapitalisation

Rail: cargo/people

Roads

Economic

Jobs

Inequality

Economic sectors emphasis

Skills development

Spatial form

Acknowledge importance of spatial aspects
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Compact

Integration

Densification

Spines and nodes

Global city region

Other

City processes

Migration

Sustainability

Regenerative cities

Innovation in technology and how this influences
lifestyles/city form

IDZs and UDZ
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Notes:
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