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"I try to be a man of peace, but if people
tempt me, i can be a thunderbird." -
PW Botha, the Rubicon Speech
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INTRODUCTION
Public policies cannot be fully comprehended unless there is an
understanding of who formulates policy and how policy decisions
are taken. This chapter will attempt to sketch in broad outline
the basic decision-makinq structures of the state (1). Four key
decision-making formations will be discussed: the Office of the
state President (05?), the Department of Constitutional
Development and Planning (DCDP), the National Security Management
System (NSHS) and Foreign Policy establishment (2).
This chapter will argue that the OSP is the nerve centre that
presides over a highly centralised state form. This Office has
grown increasingly dependent on the security establishment which
has, in turn, emerged as the central coordinator of policy
formulation and implementation. To demonstrate this, we will
trace complex chances in the way decisions have been and ate
beinq made in the executive levels of government and the state.
No state remains unaffected by its environment. The structure,
strateqies and nature of the state are always the product of an
inter-action between state institutions on the one hand and
suciai, class and communal forces located in society at large on
the other. In the South African context, the state is forced to
manaqe a crisis that is quintessentially determined by the
conflict between an enftanchised white minority and a
disenfranchised black majority. How this fundamental question is
resolved will determine the nature of the transition to a
non-racial democracy.
Any major social force wanting to implement policies designed to
either maintain the status quo, implement gradual reforms or
introduce fundamental structural changes is going to have to come
to terms with the state and the power it wields. An analysis of
the decision-making structures of the state and how these have
changed will facilitate more precise answers to some fundamental
questions:
t is the current state structure capable of effectively
implementing the reform policies of the National Party
Government?
i can the current state structure be used to Implement policies
that go beyond the current policy parameters of the NP
government?
’ to what extent is the current state structure an obstacle to
the realisation of fundamental structural chanqe?
DIMENSIONE OF THE STRUCTURE
Before analysinq in detail the inner workings of the
decisionwmakinq structures, a brief sketch of the general
structure is needed. It is arcuable that for a country of 30
million people, the South African state system is unique in its
complex tv. This 13 most starkly evident in the multiplicity of
racially determined representative structures. There are eleven
parliaments or national assenblies; 1190 members of parliament
and national assemblies; 206 cabinet ministers; Eive state
presidents and ten prime ministers. (Sundg1_5tit, 2.10.1988).
The 1,7 million people required to run the state machine work in
about 150 Government departments. It has been calculated that by
Auqust 1986 there were 18 departments of health and welfare, 14
departments of education, 14 deparments of finance or budget, 14
departments of agriculture or agriculture and forestry, 12
departments of works and housinq, 13 departments of urban affaire
or local government, 9 departments of economic affairs or trade
and indvstry, as well as 5 departments each of foreign affairs,
transpozt, posts and telecommunications, labour and manpower, la
and order or police, defense or national security, 3 departments
of justice, 1 department of mineral and energy affairs and 1
department of environmental affairs and tourism (Savage. 198628)
This buzeaucracy consumes a salary bill that alone cost nearly
R30 billion in 1988, i.e. more than ialf the R53 billion nationa.
budqet cr about a auartet of the country’s GNP for 1988 (Savage,



1986:9). To fund this structure, the state tecieved an income of
R42 billion of which a hefty R24 billion comprised direct taxes
on individuals and companies. According to Rand Merchant Bank
chief economist Rudolph Gouws, the near tripling of the tax
levels over the last 26 years to pay for the public sector has
directly contributed to the massive decline in personal savings
relative to personal disposable income over the same period
(quoted in Jacobsohn, 1988).-
A total of 1 679 000 people are employed in the public sector
(Commission for Administration, 1988:2). This is equal to 16,1%
of the 10.5 million economically active people in the country
(Ibid.:3). Four out of ten whites work for the state. This vast
pool of personnel is employed by departments for general affairs
(e.g. Department of Constitutional Development and Planning),
administrations for own affairs in each house of parliament, the
4 pzovln:la1 administrations, parastatal institutions (e.g. CSIR.
HSRC, 3Aas, universities and National Parks Board), the public
services of the self-governinq territories (excluding the
’indepenient’ bantustans), SA Transport Services, Posts and



Telecommunications, local authorities, agricultural control
boards and public corporations (e.q. ISCOR, ESKOH, SABC)
(Ibid.:2-3).
Not all state officials are paid directly by the exchequer. Posts
and Telecommunications, SATS, local authorities ani agricultural
control boards generate their own funds to pay their personnel.
Of the total 1,6 million public sector employees, 943 861 are
paid out of exchequer funds (Ibid:4), 1.e. from the National
Budqet (3).
THE MAKING OF THE BOTHA STATE
In his first major pollcy speech on 28 September 1978, after hls
election as NP leader and Prime Minister, PW Botha referred to
the need for "efficient and clean administrat1on". The h1gh1y
complex and disorqanlsed decision-makinq structures of the
pre-Botha state. the 1980 HMtLEeneL9_u_aatJmlJiaLm argued,
"makes 1t difficult for the central executive machinery to act
swiftly and effectively to solve problems and crises" (RSA,
1980:49). By restructurlnq state declsion-maklnq structures, "a
more manaqeable machinery of government to meet new challenges
and crlses" could be created (RSA, 1980:63). Writing in 1980, the
then Dlrector-General of the Prime Hlnlster’s Office, J.E. du
Plessis, defined this problem in these terms:
"The special c1rcum3tan:es in South Africa and the
increasing sophistication of the Qnalagght on the
country on all levels of society, that 15 In the areas
of politics, the economy, secur1ty and community llfe,
requires a sophisticated scientifically planned and
well coordinated policy framework" (du Plessis,
1960:112-3).
The re-orqanlsation of the state decision-maklnq structures was
one aspect of what became known during the early 19805 as the
"total strategy" proqramme (for a more comprehensive discussion
see Swilllnq and Phillips, 1988). Originating 1n the security
establishment (see section 4.3) and the "verllqte" wlnq of the NP
which produced the 12-Polnt Plan (5), thls programme almed to
coordinate and centrallse reform policies and security strategies
whlle streamllnq and rationallslnq the bureaucracy. The reform
policies of the early 19803 were supposed to restructure four
basic social arenas: the workplace, the city, the reglonal
political economies and the constitutional order.
51x components of the broadly defined execut1ve branches of the
state were re-orqanlsed between 1979 and the introduction of the
new Constltutlon In 1983:
1) the Department of the Prime Minister was turned into the
Office of the Prime Minister (OPH) and given extended powers
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2)
3)
4)
5)
6)
exercised throuqh 1t: varlous "plannlnq branches"
(4) responsible for all key aspects of policy making (see
Cloete, 1983);
the National Intelllqence Service (NIS) replaced the
Bureau of state Security;
cablnet committees, working groups for cabinet committees and
a cabinet secretarlat were introduced (see du Plessls, 1980);
the state departments were re-organlsed and reduced In number
(see RSA, 1980) and a new department, the Department of
Constitutlonal Development and Plannlnq, was created to
manage the macro-plannlnq of reform policies (see Cloete,
1988);
the Senate was abolished and a Presidents Council (PC)
established to work out a new constltutlonal dispensation
(see Worral, 1961).
the State Security Counc11 was turned into a powerful
pollcy-maklnq body and a complex national, reglonal and local
system of committees was set up underneath the SSC - the
so-called National Security Management System (NSHS) (see



Selfe, fn; Geldenhuys and Kotze, 1983) (see diagram);
or



INSERT SUNDAY TIMES DIAGRAM HERE
INSERT HIP DIAGRAM
The reorganisation of the central decision-makinq structures
prepared the way for the Executive Presidency that was created
by the 1983 Constitution (see Schrire, 1984 for the best accoun
of this process). There were three distinctive features of this
first period that need emohasisinq. Firstly. the
"oresidentialisation of the premiership" (Schzire, 1986:151) to
place prior to the transfer of de jure executive powers to the
office occupied by Pw Botha after the new constitution was
introduced. The Prime Ministers that preceded Botha never had.
their own department or staff.
Secondly, "oresidentialisation" involved the centralisation of
decision-makinq. Durinq the early 19803, there were two reasons
why Botha moved quickly to centralise power around his office.
Firstly, this was a necessary Dart of the overall "total
strateqv" Droqramme aimed at "coordinating" state actions in
order to counter the "total onslauqht". Secondly, Botha needed .
compensate for the weakness of his position in the NP because 0
the strenqth of the more conservative Transvaal party (Schrire,
1984:10; see also Geldenhuys and Kotze, 1985b:32). It was not
simply a coincidence that the two most powerful cabinet Hiniste-
that PW Botha placed at the centre of the new restructuring and
reform processes were Oranqe Free State NP leader Alwyn
Schlebusch and PW’s number two in the Cape NP, Chris Heunis. I
the early 1980s Heunis was responsible for the planning branche’
in the OPM and in that capacity was centrally involved in the
reformulation of constitutional, economic, industrial, social 3
physical olannina policies (see Cloete, 1908). Schlebusch was D
in charae of the Proqramme for Rationaiisation of the Public
Service and then became chairman of the Presidents Council in
late 1980.
Thirdlv. a new set of interests developed access to the
decisian-maklna structures. Durinq the Vorster era. white labou-
the Br)ederbond, the churches and afrikaner cultural groups
enjoyed fairly easy access to the state . However, from 1978 th-
found themselves being oroqressivelv excluded from channels of
influence and communication. Instead, big business, the
universities, conservative foreign influences and technocratic
think-tanks became increasinqiy inflential in the pollcy-makinq
process. Some black lobbies - bantustan leaders, urban
councillors and parliamentary parties - also developed some
tentative access points to the executive. PW Botha and his offi-
that became the central mediator of these newly influential
intereJts.
The followina diaaram is the official map of the formal
executive institutions for "own" and "general" affairs:
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THE CURRENT EXECUTIVE DECISION-HAKING STRUCTURES AND THE POLICY
PROCESS
There are three baslc executive structures at central state
level: the cabinet, State Security Council and the Office of the
State President (05?). As far as the government is concerned, the
State President and cabinet are constitutionally accountable to
parliament. The State Security Council (SSC) is presented as
nothinq more than one of the four cabinet committees. The cabinet
13 defined as the "final decision-makinq body" at central level
(see Stemmet, 1983; Roherty, 1984). This view has been questioned
by numerous writers who have tended to argue that the cabinet 13
effectively subordinated to the ssc and does little more than
rubber stamp the latter’s decisions (Geldenhuys and Kotze, 1983;
Grundy, 1988: Evans and Phillips, 1988; Seeqers, 1988; Frankel,
1984; Cock and Nathan, 1989; and Swilllnq and Phillips, 1988).
Both these views have lqnored the power, role and centrality of
the OSP. Instead, we will show that although the second posltlon
ls basicallv correct in Its analysis, it has failed to recognise
that 1t 15 the OS? that dominates executive declslon-maklnq and
that it 13 the central coordinator of the security and welfare
arms of the state.
The 05? lies at the enlcentre of all the most Important policy
processes in the public sector. No major macro-pollcy decision is
taken without the Presldent’s personal approval or direct
Involvement In Its formulation. us political scientist Sam
Hunttnqton’s 1981 oroposltlon 1n Eglltixgn that the "route from
a 11mlted unl-raclal democracy to a broader multl’zaclal
democracy could run through some form of autocracy" (Huntington,
1981:20) has become an accurate reflection of the policy process
(see also Devenlsh, 1978; Dean,1985). The Executive branches of
the central state have come to be tightly coordlnated by the OSP.
This was achieved by sdbordlnatlnq the executive structures to
the OS? and then transferrlng key executive powers dlrectly lnto
itself.
The_Ca weLcathetwgqml t tee and "Half a re. 511:1;an at.
A new Cabinet decision-maklnq system was Introduced in the early
days of PH Botha’s administration. Three cabinet committee: were
introduced: the Social, Economic and Constitutional Cabinet
Committees. These committees comprised cabinet ministers and
senior departmental officials. Working Groups were constituted
for each cabinet committee comorlslnq all the officlals who were
members of the cabinet committees and other senior officials.
(Before the creation of the DCDP In 1982, the chalrmen of the
"worklnq qrouos" were also the chairmen of the "planning -
branches" 1n 9w Botha’s Office.)



The cabinet committees were created with three purposes in mind:
(a) to transfer some of the decision-maklnq burden from full
cabinet meetings to the smaller cabinet committees which were
qlven decision4makina Dowers for thls purpose; (b) to make
officials more accountable to Ministers and the cabinet by
brinqlnq them into the cabinet decision-making process; and (c)
imorovlna the efficiency and effectiveness of cabinet decisions
by establishinq the cabinet secretariat (see du Pleasis, 1980).
whereas before 1982 cabinet tended to debate policy options and
cabinet commlttees were siqniflcant forums for discussion between
Ministers and officials, this changed. The NP split in particular
removed dissentlnq voices from the cabinet. Durinq 1986-88, a
marked trend towards the increasing centralisation of decisions
became evident. Under the direct influence of the
Dlrector-General of the 05?, Jannle Roux, top departmental
officials have been removed from the three so-called "welfare"
cabinet committees, i.e. the committees responsible for social,
economic and constitutional matters respectively. The Working
Groups were disbanded and a "Welfare Secretariat" established to
run the cabinet committees and determine their priorities. This
secretariat is directlv controlled by Jannie Roux. The OSP,
therefore, can determine the aqenda, influence and scope of the
cabinet committees. Althouqh their decision-makinq powers still
formally exist, they would not date issue directives on a major
oollcv issue to the aonzonrlate state departments for action
without first qettlnq Presidential aooroval.
The establishment of the Welfare Secretariat as the key
coordinator of social. economic and constitutional policy
coincided with the transfer of these tasks out of the DCDP (more
on this below).
Jannie Roux’s role in ensurinq the removal of officials from the
cabinet committees cannot be under-estimated because he turned
himself into the most powerful Director-Generai in the process.
Nor can PH Botha’s style and personaillty be ignored. Policy
debate: in the cabinet have declined as he qraduallv became the
most dominant influence on cabinet deliberations. "No one will
dare challenge his views", one well placed source pointed out.
The_o. mcumemtej Leann;
The USP consists of a number of committees, advisors,
secretariat: and Ministries that deal with public
administration, public expenditure priorities, constitutional
affairs, economic policy, socio-economic development ("welfare"),
Dropaqanda and national security. There are also secretariats for
(a) conditions of service of political office bearers; (b)
matters relatinq to the Presidents Council; (c) cabinet and
cabinet committees; Id) llason between Parliament and the State
President: (e) liason on special matters related to Namibia; If)
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Presidential actions; (a) press liason; (h) and the
administration of the zunninq and staffinq of the OS? (chtum,
1988:28).
The decision-maklna structures that centre around the OS? and
ensure the implementation of public oolicv via the tri-cameral
parliament. state departments, Advisorv Councils and NSHS can b
manned out as follows:
I 3"" PIISIDIIIYS OHICI l
I The President I
I Ilnlster for lnfotlatlon I
I IIIISIII entrusted Iltb ldlinistzatiol I
I and Pllvatlsatlon l
I latlonal Intelligence Service I
I latlonai Priorities Colnlttee I
l litional Coordinating Conlltteelto ’ISII
I lational Inc liftel Jule ISIII I
I Idvlsczs I
l vatlovs secretatlats and lndlvldlals l
I DlrecIoz-General I
I l
I CIIIIIT
I 5"" SICIIIH’! COUICII.
I latlolal Inc
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I
I
I
I
I
I I
I
I
I $11!! DIPAIYIIIYS/
Secxetatlat of the ssc
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I II CIVCUI i ill-CKIIIAL Pllilllllf
The State President’s Men
A small group of men in the 059 have accumulated power by
controllinq the flow of information to the President. These men
are the staff of the 05?. Because of insufficient information,
the precise role and function of the President’s social, economic
and constitutional advisozs employed directly in his Office will
not be discussed in detail. They make comments and
recommendations on pdlicy proposals, but only when they are asked
to do so by PW Botha.
By far the most siqnificant man in the OSP besides PW Botha is
its fortyeseven year old Dlrector-General, Jannie Roux. Roux is
a reqistered clinical Dsycholoqist with a Ph.d izom Pretoria
University. He was Deputy Commissioner of Prisons from 1976-1960;
in which capacity he visited the Robben Island prisoners at least
twice a year. In 1980 he was appointed head of the social
"Dlanninq branch" in the OPM and then Deoutv Director-General of
Internal Affairs in 1961. He has been Dizectoz-General of the OPM
and later the 059 since 1982.
Economic Advisory Council and CEAS
As far as the business community is concerned, the process of
presidential centralisation has been most markedly felt in the
area of economic pollcy-makinq. Oziqinatlnq 1n the 19605, the
Economic Advisory Council (EAC) became, during the early 1980:, a
key body for coordinatinq atate and private sector economic
-12-
Dolicv inputs. Chaired by Dr. Simon Brand. it included the
dizector-qenezals and too officials of several state departments,
representatives of orqanised commerce and industry, individual
businessmen with enouqh status to have been invited in their own
riqht (e.a. Sanlam director Fred du Plessis), and several
university-based or public sector economists. Accordinq to one
ex-member, the decision-makinq process was constructive for two
reasons: firstly, the committee enabled top economic experts,
businessmen and officials to debate and reach agreement on
Drooosals that they all knew would be directly fed into the 05?;
and secondlv, it brovided a forum where private sector interests
and officiaidom could reach consensus on key economic prinicples
(interview, no. 51). The secretarial work for the EAC was done
by an influential team of experts employed by the Central
Economic Advisory Services (CEAS) under economist, Jan Dzeyer.
In mid-1986 PH Botha changed the entire composition of the EAC.
Firstly, he qot rid of the representatives of orqanised commerce
and industry and appointed in their place twenty-nine top
businessmen in their personal capacities (e.q. AM Clewlow, Ron
Lubner, RA Plumbridqe, JH Kahn, PR Horkel, PM Searle, FJ du
Plessis, J. Berardo and J. Oqilvie-Thompson). Secondly, except
for a handful of too officials" he removed most of the state
officials and academics and made Dr. Human from Federale
Volksbeleaainqs the new chairman. These two chanqes have been
widelv interpreted by officials and businessmen alike as a
down-qradinq of the imoortance of the EAC vis-a-VIS’economic
oolicv-makina (interview, no. 51). Instead. the locus of economic
decision-makinq has shifted into the State President’s National
Priorities Committee.
National Prlbrities Committee
The Priorities Committee was established in terms of Act 119 of
1984 and includes the State President (chairman), Ministers of
Finance and Constitutional Development and Planning, the chairmen
of the three Minister’s Councils, members of the Minister’s
councils responsible for financial matters and additional
Hinisters that can be co-opted by the Committee (e.q. the
Minister of Transport is a member) (see Hansard, 1984: column
11274ff.). Although the Act detines the terms of reference of the
committee in rather wide and qeneral terms, it nevertheless
confined itself initially to assessinq priorities for public
expenditure and how these could be reconciled with private sector
investment priorities. However, with the removal of officials
from the welfare cabinet committees and the qradual imposition of
constraints on the scope of policy issues these committees could
discuss, the OSP started transferrinq responsibility for all



public expenditure to the Priorities Committee. The qrowinq
Dressures on public financial resources coupled to the
securitv-linked policy decision to uoqrade the townships
contributed to the centralisation of public expenditure policy.
-.13_



The Priorities Committee is now responsible for the design of the
budget and onqoinq monitoring of public expenditure patterns,
i.e; how the economic cake is apportioned and consumed. It is
here, for example, that decisions on how to fund the JHC
coordinated township upazadina proarammes will be made.
Not surorisinalv. the orooosals of the Priorities Committee carry
an enormous amount of weiaht 1n the cabinet and the Minister’s
Councils. By all accounts, the influence of the EAC has become
minimal. The fact that the Central Economic Advisory Service
under Jan Drever. currently located in the Department of Finance,
acts as its secretariat suqaests a close link between the
economic olanners in Finance and the Priorities Committee.
However. if it is recalled that Pw Botha announced a 15%
increase in oublic servant salaries costinq R3 billion while the
Minister of Finance was abroad (CithenJ 27.9.88), then question
marks certainly do hand over the relationship between the OS? and
the Department of Finance.
Similar tensions exist over fundinq for township upgrading. The
55C and OSP have been known to take decisions on upgrading
projects without civinq the Directorate of Urbanisation (in the
DCDP) the resources to give effect to these decisions. when the
Priorities Committee resolves this by allocating defense budget
money for unqzadlnq via the JHCs, then this also creates tensions
because it can facilitate the marqinalisation of the Directorate
for Urbanisation from the upqradlna process.
In short. durina 1987-88 economic policy makinq came under the
direct control of the state President and his staff. We should
exnect the National Priorities Committee to become increasinqlv
important as the economic constraints on public expenditure
tiqhten.
Commission for Administyation
After comlnq to power, Pw Botha seized on the strategic
sianificance of the Dublic administration for (a) consolidatinq
his own oower-base in the state, (b) realisina the objectives of
reform. and (c) streamlininq private-Dubiic sector relations. To
achieve these objectives, Botha used the CFA as an instrument
that has, over time, developed into an extremely powerful body
accountable directly to him. The Commission for Administration
Act of 1984 established the CFA as a statutory body that, in its
own modest words, "does not have power as such, but has
considerable authority" (Commission for Administration, 1988b:9).
The CFA defines its task in terms that underlines its importance:
"It is the Commission’s task to out the Government’s
envisaqed constitutional changes into practice. This
entails establishina an administrative infrastructure
to achieve the Government’s goals through public
administration." (Commission for Administration.
1988b:8)
-14-
The CPA, which falls under the responsibility of the Minister
the OS? entrusted with Administration and Privatisation, Dr. D
de Villiezs, can use three mechanisms to ensure the
implementation of its policies: it can "advise", "recommend" 0
"instruct". In the case of "advice", a Minister or his
departmental head can respond to the proposals at their own
disczetion. although it is unlikely that a CPA proposal with t
President’s weiqht behind it will be iqnored. A "tecommendatio
however, is stronqer and must be carried out within six months
unless the President or the CPA amends or rejects the proposal
Finally. if a Minister or departmental head is given an
"instruction". then he is obliqed to carry it out "immediately’
(Commission for Administration, 1988bz9). It is not
inconcievable, therefore, that this in effect gives the top
officials of the CFA create: authority than the average Mlnist
over how Dolicies are implemented. ’
The CPA, with its 1000 emolovees, hlthy developed computerise
manaqement techniques and newly constructed R103 million
Pretoria Head office (Sunday.Times, 23.3.88), is the Executive
President’s instrument for qivina effect to government policy
every level. The CFA examines every memorandum that goes to
cabinet for consideration and attaches its own assessment of t



oraanlsational, administrative and personnel implications of t
proposal. This effectively qives it the power to say whether a
policy is workable or not.
The CFA has been directly involved in the organisation of made
state restructurina, e.q. scrapping of the Development Boards
Provincial Administrations, establishment of local government
structures, re-oraanisation of the DCDP, assessment of the :01
of the NSMS and no less than 211 other investiqations into
problem areas in the public service durlna 1987 alone (Commissi
for Administration. 1988b). Furthermore, it consults with its
so-cailed "Panel of Business Leaders" that comprises Messrs.
w.A.H. Clewlow. R.J. 6055, C. du P. Kuun and Dr. P.R. Morkel.
(The Drivatisation oroqramme recieved most of the attention
durinq these consultations with businesspeople.)
Given the CFA’s enormous power over the structure of the state,
it is not surnrisina that "privatisation" is not only one of th
CFA’s top priorities, but a special Minister in the USP is
resporsible for coordinating the relationship between
administration and privatisation.
The CPA maintains that it carries the responsibility for
balancinq out national security priorities with the state’s
ability to provide basic services and stimulate the economy
(Commission for Administration, 1986:15). This link emerged in
the urban development sphere during 1988 when state officials
pointed out that some of the funds generated by privatisation
would be used for financinq township upqradinq projects - a
-15-
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decision the priorities Committee would oresumaablv make (see
South African Institute of Race Relations, 1988a and 1988b;
interview no. 52).
In consultation with Departmental Heads and the Panel of Business
Leaders, the CPA completed 28 investiqations into activities that
could be Drivatised bv the end of 1987. By late 1988 it had
extended this investiqation to every government department and by
the beqinninq of 1989 was ready with a report on how the
privatisation proqramme could be made fully operational.
Beside its nolicv implementation functions, the CFA’s central
role in the privatisation proqramme points to the rising
importance of this institution in the policy-makinq process.
The Information Ministry: PW’s slave Octopus
Dr. Stoffel Van Der Herwe, the current Minister of Information,
Broadcastina and the Film Industry in the Office of the State
President. was aooointed to this newlv created position in March
1988. The Bureau for Information, established on 17 September
1985. falls under this Ministry. Its function was candidly
defined by the Head of the Bureau, Dave Steward:
"Effective communication between a QOVernment and those
Governed can be promoted only by continuous efforts at
thorouahlv informinq people about qovernment policy, in
other words, about the way the qovernment is running
the country and intends to resolve national issues."
(Bureau for Information, 1988:13)
The Bureau has three Chief Directorates: Planninq, Liason and
Media Production. The Chief Directorate Planning promotes the
"Government’s reform policy" via "effective communication action
at national level". It aims to coordinate all the communications
activities of all qovernment departments via the Bureau’s
participation in the Communications Committees of the JHCs and
NSMS and accordinq to an integrated lonq-term communications
proqramme. An enormous research department constantly churns out
statistics, opinion polls, evaluations, etc, to back up this
communications system (Bureau for Information, 1987:4-6).
The Chief Directorate Liason was desiqned to establish a ranae of
"Grassroots" liason networks between the "people" and "the
Government" - the so-calied Joint Liason Forums of the NSHS at
teqional and local 1eVe1. "The directorate’s most important
duty", the Bureau points out, "is to liase with opinion-makers
and qrouos". e.q. "youth azoups", "women’s ozqanisations",
businessmen and "leaders of the various communities" (ibid). The
Bureau’s twelve :eqional offices are responsible for carrying out
this task. In addition to "liasinq with the qrassroots" this
directorate’s news service is PU Botha’s source of daily news and
information (Bureau for Information, 1987:8i.
-15-
The chief Directorate Hedia Production produces a wide range of
publications and communications packaqes that toqether, according
to the Bureau, have a readership of 2,5 million people (Bureau
for Information, 1988: 19). In February 1988 Stoffel van der Hezwe
told parliament that durinq 1987 the Bureau produced 96
publications. This included five reqularly produced maqazines
(e.q. South African Panorama, South African Diqest), forty-six
one-off ad hoc publications (e.q. Tuynhuys, The National state of
Emezqencv, South AfricazProfile and various Year Books), and
forty-five reqularlv produced Dublications for black township
dwellers (Hansard, 23 February, col.73-77; Hansard, 24.5.88, col.
1554-1555). The township publications are’ seen as Dart of the
"winninq-hearts-andwminds" camnaiqn that was launched after the
Emerqency was declared in 1986.
The enormous expense incurred by the state to fund the activities
of the Bureau and the SABC were justified by Bureau Head Dave
Steward on the Grounds that when the majority of the electorate
elects a party that then becomes the government, "that party now
has the riqht to use the machinery of state to implement its
policies." "I readily admit", he continued, "that the Bureau
prooaqates Government oollcv. ... Propaganda is nothing but
communication aimed at influencinq the opinions of a target
audience." (Bureau for Information, 1988:15-16)



National Inteliiaence Service
Vlrtuallv nothinq is known about the NIS other than the
importance of its head. Dr. Neil Barnard. Barnard was appointed
head of the NIS in 1979 (when it was temporarily called the
Department of National Service - DONS) at the young ace of 30.
Since then his influence has qrown considerably to the point
where he is now a confidante of the state President. He was
recruited from the University of the OFS by OPS NP heavyweight
Kobie Coetzee, the then Deputv Minister of Defense and National
Security and a key man involved in the re-ozqanisation of the
intelliqence service.
Judqinq by the size of the new buildinq beinq constructed for the
NIS in Pretoria at a cost of R58 million (SundaJLIimii, 23. 3. 88),
the N15 has a larqe staff. The usually reliable Afxiga
anjigentiai newsletter estimated there are 5000 NIS employees.
Reliable sources say that much of N15 work involves the
qathering, soztlnq and evaluation of information obtained from
the media, the security forces, the public and diplomatic service
and thousands of informants located in all sectors of society.
Althouqh Neil Barnard is reputed to be a confirmed "hawk" and
supporter of the "countez-revolutionary warfare" position
advocated bv Military Inteliiqence, there are a number of
second-level NIS officials who share the more flexible opinions
of senior officials in the DCDP and Foreiqn Affairs. some of
them. for examoie, opposed the decision to ban the 17
extra-oarliamentarv organisations in February 1988.
-17-



NIS has shown up at unlikeiv places. An NIs-linked person put
out feelers to the ANC in 1987 and it was NIS officials who
surrounded Govan kueki on the dav of his release. Barnard -
alonq with SAD? chief General Geldenhuvs, Hilitarv Intelliqence
head Major-Genezal Van Tonder and ex-securitv police boss General
Johann Coetzee - was Dart of the deleaation led by Foreiqn
Affairs Director-Generai Neil van Heerden durina the early staaes
of the Anqola-Namibia oeace talks in 1988.
The Dower of the NIS lies in the fact that it is the final staae
in the intelliaence evaluation process and that its location in
the OS? ensures that its evaluations, intelliqence and
information carrv enormous weiqht amonqst the peoole who make
decisions. Bv-oassinq the NIS on major policy issues is,
accordinq to some sources, extremely difficult.
National Coordinatinq Committee and the National Joint
Hanaqement Centre
The role of the 05? as coordinator of the dual welfare and
security components of the state was, until the activation of the
1986 State of Emerqencv, reflected in the functions of the
National Coordinatinq Committee (NCC). This committee handled the
information. Drooosals and activities of the welfare and SSC
secretariats under the direct purview and control of the
President and his staff. In 1986 it was chaired by Eli Louw, the
then Minister of Transport and the third most senior Cape
Nationalist after Heunis and Botha. The deoutv chairman was the
then Denutv Minister of Defence, Adriaan Vlok.
When the NSMS was fullv activated in mid-1986 with the
declaration of the Emezqencv, the NCC was disbanded and replaced
by the National Joint Hanaaement Centre (NJMC). The NJHC is
charced with the direct task of manaqinq the Emerdency on a daily
basis and has direct and immediate access to the State President.
It is chaired by the Deputy Minister of Law and Order, Leon
Vessels. Its Head Quarters are located in Tuynhuis, the State
President’s residence (AIC, 1986). I
This location of the most important coordinatlnq function firmly
at the heart of the NSHS effectively means that the OS? is now
more firmly rooted in this institutionalised system of crisis
manaqement than ever before. This is why it is possible to talk
about the dominance of the security establishment in the policy
formulation and decision-making nrocesses. As from mid-1986
onwards. the OSP and the NSHS became mutually reinforcinq orqans
of executive Dower. This does not mean, however, that the OS? has
been swallowed by the NSHS. In the minds of the those that run
the 05?, the NSHS has emerged as the most effective means Of
aoverninq under a permanent State of Emerqency.
PW’s Stvle
-13-
Personality and style are important - use Star review and Gel a
Kotze and Pottinqer ’
The National Securitv Hanaqement System
The period since the declaration of the state of emerqency in
June 1986 has seen the return of "total strateqv", but this ti
in a new form as a "total counter-revolutionaty strategy" (V10
1988). The National Security Hanaaement System (NSMS) is the
structure of unified command which has been activated to
co-otdlnate the implementation of this new strateqy. Alouqh se
uo silentlv in the wines riaht at the outset of the post-1978
period of bureaucratic rationalization (Selfe, 1987), the NSHS
was not initially Euliv activated or turned into the nerve cent
of state action that it has now become. Instead, it was create
as a fall back in case the formal civilian structure collapsed
proved unable to qovern the country on its own. During the
hevdev of "total strateqv" in the early 19805 the officials wh
staffed the NSHS, to quote one torner state official, "were jus
keeninq the seats warm." (Interview, August 1986)
The "total strateqv" reforms had unintended consequences that
triqqezed unprecedented waves of mass resistance to apartheid
(see Swillina and Phillips, 1988; and Botaine. 1988b). After a
initial DerIod of extended reform when the DCDP still held the
advantaqe within the state. the USP shifted its around and tur
to the tactics and strateqies of the securitv establishment. T



result was the full-scale activatinn of the NSMS - in the word
of one exesecurity policeman, "when the moment came, all we
needed to do was to hit the switch" (quoted in Newsweek, June
1988).
"Hittinq the switch" meant turnina the NSHS shell into an
effective criSis manaaement machine. As will be shown below, t
Drem1986 orqanisation of the NSHS was, in the words of a relia
Dr0nqovernment intelliaence source. "found to be lacking as far
as prone: communication and control channels were concerned,
apart from the fact that it was desiqned to: a totally differe
function and was not qeared for the dav-to-dav runninq of the
Emeraencv" (AIC. 1986:13). The new strategic deployment of the
NSHS "structured as a separate arm of Government" (AIC, 1986:lJ
involved:
(a) the establishment of a new structure of centralised command
under the direct purview of the USP, l.e. the NJHC (AIC, 1986);
-19-



(b) the deployment of new security personnel in key oosltlons 1n
the system (Aftlca_Conf1dent1a1, 10.11.1986, 8.7.1987, 10.6.1987,
17.6.1988L
(c) a vast Increase in the numbers of Deoole drawn Into the
system at Jnc, sub-JHC and mini-JHC level (Boralne, 1988a;
Seeders. 1988; Ehilllos and Swilllnq, 1988; Swllllnq and
Phillips, 1988);
; and
(d) the imposition of a new theory of state action, 1.e.
"counter-revolutlonary warfare" in order to
"wln-hearts-andemlnds" ("WHAH") (see Department of Military
Intelliaence, 1987; Swllllnq and Phillips, 1988; Africa
Confidential, 17.6.1988; Bavnham. 1985).
The "counter-revolutlonarv warfare" oosltlon replaced the
"counter-insuraency" ("COIN") perspective that former security
Dolice chief General Johan Coetzee Drooounded 1n the early 19803.
In an address to the Institute of Strateqlc Studies In 1981,
Coetzee isolated five key elements of "counter-lnsurqency"
(Coetzee. 1981). These were:
8 "a dynamic oollcv of chance" to "make the RSA a dlfflcult
taraet to Din down for assault";
8 "a clear political objective ... to ensure a free, independent
and united country".
’ "brooaqanda ... directed at the counterinsurqents, the
population and the insurqent";
9 the avoidance of conflict and defuslng of "explosive
situations"; and
8 "an effective Information orqanlzatlon and spy network".
"Counter-lnsutqency", he said, "15 based on the cornerstone of
information o: Intelllqence." Yet by mld-1986 it seemed to many
1n the security establishment and elsewhere in qovernment that
the "dynamic policy of chanqe" embodied 1n the reformist policies
pursued In the 1978 to 1986 period had failed to defuse
conflict. Declmatlon of the spy network through attacks on
informers, moreover. had undone the very cornerstone of "counter-
insurqencv". To Increaslnqlv assertive security hardliners. the
democratic onenlnq which reform previously provided had to be
closed and "counter-lnsurqencv", with Its bias toward political
solutions based on Good Intelllqence, had to be Ieolaced with a
far more thorouqh-qclnq and coordinated Droqramme drawn from
comnaratlve studies of revolutionary conflict.
"Counter-lnsurqencv" was seen to have no answer to the
unprecedented scale of the 1984 to 1986 uprising, or to the
powerful local and international pressures for fundamental
chanqe. By m1d-1986, the hardllners’ advocacy of an alternative
strateqv deslaned to smash opposition and rebuild support bases
for the state enabled them to force the scuttllnq of the EPG
Mission In Hav_1986 and the declaration of a permanent national
state of Emerqencv.
-20-
Unlike "counter-lnsuraencv", which concentrated on lntelllqence
aathetlnq while leavinq politics to the clvillans, "counter-
:evolutlonary war" involved the security establlshment 1n
counterlnq the revolutionary strateqy at every po1nt.
(Department of Military Intelllqence. 1987) It releqated the
politics of reform to a matter of at best secondazv Importance,
to be dealt with at some Dolnt 1n the future. The immediate task
was to secure the securitv of the state; or as 3 DH! booklet put
It: "To defeat the revolutionaries and ... reqaln the
Initiative." (Department of Military Intelllqence, 1987:7)
The new "counter-revolutlonary" strateqlsts - the so-called
"secuzocrats" - proceeded from three basic points of departure
(see Vlok quoted In The stat, 19.8.1988; Vlok, 1988;
Afrlca-Internatlonal Communicatlons, 1986; Glllomee, 1986):
9 law and order must be restored before reforms can be
introduced;
’ soclo-economlc development (or "social reform" (Botha, 1988bl)
must precede political reform (see Botha, 1988a);
t constitutional development must bealn at local level and
oroceed upwards.
Firstly, "re-establlshinq law and order" involved the declaration



of what has effectivelv become a permanent State of Emergency and
the detention of around 30 000 people, the bannlnq of 34
orqanlsatlons, widesoread vlqllantlsm and the sllenclnq of
leaders and alternative newspapers.
Secondly, a larqe-scale soclo-economlc unqradlng proqramme has
been launched 1n the most troublesome black townships.
Thlztv-Eour of the most volatile townships have been earmarked
for special attention (Schuster, 1988). About 1800 urban renewal
projects are currently in proaress (SABC Comment, 17.6.1988) in
approximately 200 townships countrywide (Schuster, 1988). No
precise total expendlture flqures for the upgrading programme
have been qlven by the authorities. The sources of funding of
both Infrastructural services and housing Include the Development
Bank, Regional Services Councils, Department of Constitutional
Development and Plannlnq, Provincial Administratlons. South
African Development Trust, South African Housing Trust, Urban
Foundation, private sector companies, Department of Finance,
local authorities and the South African Defense Force. The
Deoutv-Governer of the Reserve Bank, Jan Lombard, estimated In
1988 that R4,5 billion oer annum is needed until the year 2000 to
finance a larae-scale "settlement Droqramme" for blacks. This, he
arqued, was R3,3 billion more than the R1,2 billion currently
invested in thls area by the public and private sectors (Lombard.
1988).
-21-



The 1001c of the Strateav implied that it was only once security
actions had run their course, Grievances had been addressed and
municlnal Government restored, that political reform would acain
become an issue on the aaenda (Republic of South Africa, 1988;
Botha. 19883; various quotes bv security officials in Swlliina
and Phillips, 1988: Schneider, 1987).
The "counter-revolutionists" araued that to be successful the
securitv-uoarade strateav had to fall under centralized command
and be tiahtiv coordinated. Their chosen instrument was the
NSHS. The most decisive institutional expression of their new
ascendancv in the state was the dissolution of the National
Coordinatlna Committee and the transfer of its functions to the
National Joint Hanaaement Centre (NJMC) in the heart of the
NSHS. For the first time the security establishment was
entrusted with the coordination of both security and welfare
decision makinq functions.
Throuah the NSHS and under the direct Guidance of the 05?, the
NJHC coordinates state action at all levels. The NJHC has a
"Nationale Staatkundiae, Ekonomiese end Haatskaplike Komittee"
("SEHKOH") to coordinate welfare policy and a "Gesamentlike
Sekuritelts Kommittee" to coordinate on a daily basis a ranae of
security strateqies.
The State Security Council (SSC) is at the aoex of the NSHS. It
brinas toqether the most important of the cabinet ministers and
the countrv’s securitv chiefs. Its reaular members are the state
oresident (the chairman); the minister of defence; the ministers
and directors-aeneral of the departments of law and order,
foreian affairs. finance. constitutional development and
justice: and a few politically important cabinet ministers such
as FW De Kierk.
The securitv officials on the SSC are the chief of the SADF
(General Jannie Geldenhuys) and the chiefs of the army
(Lt-General Kat Liebenbera), navv (Vice-Admiral Glyn
Svndercombe), airforce (Lt-General Jan van Loqqerenberq) and
medical services (Lt-General Daniel Knobel): the directors of the
National Intelliaence Service and of military intelliqence (Neil
Barnard and Lt-General CJ van Tonder); the commissioner of
police, Major-General Hennie de Witt and the chief of the
securitv police, Hajor-General Johann van der Herwe; the director
of security legislation, Andre Bosch, and the director-qeneral of
the state president’s office. Dz Jannie Roux (Afrigg
anjjdential, 8.7.87). of the 23 permanent members of the SSC
other than the state president, twelve are security men. The SSC
is also able to co-oot onto itself for the purpose of specific
discussions any other cabinet minister, senior civil servant or
even industrialists such as the chairman of Armscor. It meets
fortniahtly, on a Monday nlqht, the niqht before cabinet, which
meets on a Tuesday. It assesses. from a security perspective,
all execut1ve decisions of state and decides on matters as
-22-
fundamental as the Anqola-Namibia neace settlement and the
"invasion" of Boohuthatswana - a "foreiqn country" - to rescue
its president from a coup bid.
The ssc 15 backed up by the four leas of the NSHS. The work
Committee, which provides exoert backup to the SSC, consists of
the heads of Government departments represented on the SSC and
the heads of the other three cabinet committees (the committees
for social, economic and constitutional affairs, now subsumed
under the welfare secretariate). Suonort to the Work Committee
and the SSC is qlven bv the secretariate of the SSC. The
personnel of the secretariat are drawn from the foliowinq
deoartments: SADF - 70%, Mrs - 20% and Foreign Affairs -10%
(Sheldon, 1986:5 and 17: Africa Confidential, 8.7.1987; Grundv
1983:15). It is reoonsible for inteliiqence interpretation,
stratealc communication ("the war of words") (Van Deventer,
1983:8), strateav formulation and administration of the securib
manaaement svstem. Co-ordination of olannina and implementatio
of nolicv occurs in thirteen inter-deoartmental committees.
These cover virtuallv everv field of social activity in the
state, illustratina the all encomoassinq interpretation securit
strateaists have qiven to the SSC’s defined role of advising th



Government on the formulation and imolementation "of
national oollcv and strateqv in relation to the security of the
Republic." (State Security Council Actnof L912) The thirteen
committees cover: manpower. security services, civil defence,
transport, security , national suoolies and resources, qovernme
fundina, the national economy, telecommunications and power
suooly, science and technoloav, community services, culture and
political affairs. (Selfe, 1987:155) Taken toqether, their
brief is virtually without limits. As the definition of securi
has broadened to include the manaqement of most conceivable
nroblems and Drocesses, so the official desiqnation of the syste
itself is beainnlnq to chanue to simoiv the National Hanaqement
svstem (Ebersohn. 1988:19; Republic of South Africa, 1988:58).
This reflects the fact that the NSMS is no lonaer reaarded as
simoiv a temoorarv measure. but that this "structure could becom
a oermdnent feature of Government" (AIC, 1986:13).
The real lifeblood of the NSMS is its fourth ieq the network of
over 500 national, reaional, district and local Joint Hanaqement
Centren (JHCs). The NJHC coordinates the activities of both the
welfare and securitv secretariates above it, while attemptlnq to
ensure the smooth Eunctioninq of the hundreds of committees belo
it. The latter include:
’ elevrn JHCs which divide the country into management reqions
corresuondinq to SADF area commands and, routhy, to the nine
economic development reaions;
t sixty odd sub-JHCs, with some havinq borders that cotrespon
to the Reqional Services Councils; and
’ at the local level somewhere between 250 and 500 mini-JHCs and
Local Manaqement Centres which co-ordinate state action in almos
every settled community in the country.



These co-ordinatino structures brinq toqethe: military, police
and civilian officials. usually under the chairmanship of the
rankinq military or senior police officer. The functions of a
JMC and the essence of the counter-revoiutionazv war WHAH
strateay are apparent in each JHC’s committee structure.
Althouqh there are frequently local variations in their precise
makeup most, whether they are the NJMC, reqional JMCs 0: local
mini-JHCs, have four functional committees and a coordinatinq
executive with representatives of each on it. These four
committees are the intelliqence committee, the security
committee, the welfare committee and the communications
committee. In many ways, the functions of these committees
mirror the concentration of power at the hiqhesi level in the
OPM, which centralizes a similar set of functions: coordination
(throuqh the NPC and power of the presidency), intelliqence
(throuqh the NIS), securitv (throuqh its domination of the SSC),
welfare (throuqh the orivatization oorttolio and welfare
secretariate) and communications (throuqh the media and
broadcastinq oortfolio).
The intelliaence committee qathers and interprets the
intelliqence on which co-ordinated state activities are based.
Staffed by representatives of militarv intelligence, the security
police and the National Inteillqence Service, it seeks to promote
unity of effort between these traditionally competinq
intelliaence aqenciest The security committee, the repressive
arm of the NSHS, acts on the intelliqence provided by the
intelliqence committee. Staffed by a combination of riot police
officers. military officers. security branch oftisers and
officers of the municipal police, of the kitskonstabels, and 0E
commando and civil defence units, it coordinates the
implementation of security strategies laid down by the SSC.
The welfare committee, on the other hand, takes responsibility
for co-ordinatinq the functions of the civilian administration.
Thouah at the national level this includes the coordination of,
for example, constitutional and labour issues, it most levels
welfare imoiies a particular concern with local upqrade
proqtammes. Its membership consists of officials of the various
non-securitv state departments, eq roads. education, welfare,
health, constitutional develooment, transport services, the
Provinces’ communitv services offices. More than anythinq else
the welfare committee tries to prioritize development projects,
cut red tape, unblock bottlenecks and Generally ensure that
thinqs qet done. ’
The functions of the securitv committee and the welfare
committee - the two essential arms of the system - encapsulate
the overall intentions of state security strategists. These are.
to use the words of Law and Order Minister Adriaan Vlok, to "take
out", "eliminate" or "annihilate" activists on the one hand,
while on the other "addressinq grievances." (Schneider, 1987)
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The overall national security manaqement strateoy, imolemented in
Hamelodi and elsewhere: is sold to the public via the fourth of
the JHC’s committees, the communication committee (Komkom). The
KomKoms are run bv the Bureau for Information, thouqh SADF
communications operations (comoos) personnel and public relations
Detsonnel from other Government departments do play some role.
There is sometimes a clear overlap of personnel between SAD? and
Bureau officials. The Bureau’s national head of planninq and
research, for examole. is a senior military intelligence officer
Hajor-General PJ Groenewald (Africa.Can1d&nCia1, 8.7.1987).
Konkom attempts to do three thinqs. Firstly, throuqh the co-
ordination of lectures. television oroqrammes, pamphlets,
newspaper articles and the publication of local newspapers it
aims to explain and justify action taken aqainst activists and
opposition orqanizations. Secondly, Komkom aims to ensure the
maximum publicity for welfare type projects and qovernment
suoportinq "counter-orqanizations". Wherever possible credit for
JHC co-ordinated proqrammes will be taken by "civil bodies" such
as Black Local Authorities. At the same time the sincerity of
state reforms is widely publicised both inside and outside the
country. The third apparent function of the Komkoms is the



co-ordination of disinformation via a variety of media forms,
pamphlets and townshio Graffiti (see oroceedinqs of End
Conscription Committee vs Minister of Defence, case number
88/2870 CPD; Africa Confidential. 8.7.1988; Barber, 1986;
Sivotula, 1989:70-94).
The JHC svstem interfaces with the public informally through
talks and lectures on the nature of the counter-revolutionary war
oiven bv JHC officials. The head of the strateqic communication
branch of the SSC secretariate once claimed to have given "about
a thousand lectures" on the system in a six vear period (Worsnip,
1988:98). A more formal relationshio between the public. the
business community and the security system is beinq formed
throuah a network of Joint Liaison Forums, Joint Liaison
Committees and Defence Manpower Liaison Committees (Demalcoms).
These allow the security establishment to market their strategies
to influential members of the public and to broaden their
informal source: of information.
The secretariate of the SSC is the only part of the NSHS which
employs full time staff. This in fact is one of the major
strenqths of the system. At all other levels it relies
exclusively on officials co-ooted from the various state
deoartments themselves. This means that decisions and
recommendations of the NSHS at all levels are the decisions and
recommendations of senior officials of these departments, rather
than beinq oolicv imposed from the outside. Just as it is hithw
unlikely that the cabinet will override the carefully considered
and security assessed decisions of the 556, so it is equally
difficult for any sinqle qovernment department to iqnore plans



formulated in the JHCS. In a 1986 interview the head of the
strateqic communication branch of the ssc secretariate explained
why:
"Sav for instance somebodv will Dick up there is a
necessitv for a new school in a certain area, or to
build another classroom. The JHC will brinq it to the
attention of the resoonsible official of that education
department... If it doesn’t fall within his powers he
will have to co to his head office. At his head office
they will be workina on a priority list for budaet
ourooses and that new classroom miqht be number 20 or
30 or 40 on the list. But they are not necessarily
aware, not beinq an intelliaence department, of the
urqencv... They can decide we are qoina to build it in
five years time... this JHC who initiated the whole
thina can send it up to us and we can liaise with the
department, convincinq them of the necessity to build
the school now and not next year.
if we cannot do it the matter will do hlqher to a
workinq committee where the director-aeneral of that
department will be and they will convince him there...
or they can do riqht uo to the hiahest body, to the
cabinet. 50 we in the system can assist from the
reqionai level to the top to persuade them from a
security Doint of view that this is necessary. And
this is exactly what is haopenina." (quoted in HorsniD.
1988:105-6)
The Department of Constitutional Development_and Planninq: Erom
Reform Flaashio to Isolated Wregk
Since its inception, the DCDP has been the undisputed flaqshlp of
reform. it has come to be closely identified with its Minister
and leader of the Cape NP, Chris Heunis. Heunis presided over its
establishment and worked closely with PH Botha durlnq the
pioneerlnq days of the early 19805 and the hiqh reform period of
1982-85. Since early 1986, however, it has lost its pre-eminent
position of influence within the executive. By 1988 the fortunes
of the DCDP had reached their lowest ebb.
The orlains of the DCDP lie in the rationalisation proqramme
initiated by PW Botha in 1979. Cloete identifies four phases in
the development of the DCDP : 1980-82; 1982-85; 1985-86; and
1986-88. Each phase corresoonded to a distinct role, level of
influence and orqanisational structure of the DCDP.
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Phase 1: 198Q;12
The five "p1ann1nq branches" for economic, physical, social,
constitutional and scientific olanninq that were established in
the 0PM in 1980, laid the basis for what became the DCDP in 198
with the full weiqht of the OPH behind them, these planning
branches were able to improve unoredented levels of
inter-deoartmental co-ooeratlon for the purposes of coordinated
policy formulation (Cloete. 1988222) durinq the 1979-82 period.
Responsibility for the coordination and Eunctionina of the
"olanninq branches" fell under PU Botha’s reform henchman, Chris
Heunis - the Minister of Internal Affairs at that staae. The
technocrats in the "olannina branches" said they used their
position in the OPM to Get thinus done, but reported in fact to
Heunis (interview no. 12).
It was durino this chase that crucial macro-olanninq frameworks
were either develooed in outline or fully completed by the
"olannina branches", e.q. the Economic Development Plan for the
RSA (1978-1987); the Industrial Development Proaramme; the
constitutional foundations for what later became the new 1983
constitution and cuidelines for the Constellation of Southern
African States. "Durinq this oeriod", Cloete arques, "the Office
of the PM was thus a small but wide-ranalna olanninq organisatio
without executive Bowers that included all facets of qovernment
policy" (Cloete, 1988:23).
Phase 2: 1932-85
The Deoartment of Constitutional Development and Planning was
created in Auqust 1982 under Minister Heunis. The "planning
branches" were transferred from the OPH to the new department an



were re-named Chief Directorates. At the same time, a new Chief
Directorate for Constitutional Development was created which was
aiven extensive executIVe functions. This Directorate replaced
the NP and the cabinet as the primary initiator of political
reform DollCY.
Durinq this phase. the emphasis was on coordinated macro-Dlannina
of reform on all levels of society. i.e. economic, physical,
social and scientific. Constitutional reform policy proceeded
from the assumntlon that it could not be imolemented in
isolation, but "must be seen to take place on all levels"
(Cloete, 1988224). Some of the Elrst major olanninq projects
undertaken by the DCDP durina this earlv phase included: the
establishment of the State President’s National Priorities
Committee; the Reaional Economic Development Proaramme; the
National Physical Development Proaramme: the Community
Develonment Plan; the National Population Development Proqramme;
an Urbanisation strateay and a Scientific and Development
Proaramme for South Africa.
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These lnitlatives were counled to the DCDP’s leadlnq role In all
the other major reform lnitiatives of the time, l.e. the
implemention of the 1983 Constltution; restructurinq of
Government functions on all levels under the quidance of the
Commission for Administration; the establishment of the new
parliament, Ministers Councils and Own Affairs Admlnistrations;
the oiannlnu of provincial restructurina and the formulation of a
new Bill on Provinvial Administration; the re-orqanlsation of
local Government for the Durposes of the investhatlons by the
Council for the Coordination of Local Government Affairs; the
formulation and implementation of the Bill on Voting Rights for
Local Government Bodies of 1984 and the Reqional Services Council
Bill of 1985; formulatlon of qovernment policy with regard to
"powersharina" with black people (lncludlnq the olanninq of what
this would mean for political structures and processes,
cltlzneshio) and so on); involvement in the secretariat for the
Special Cabinet Committee on the constitutional oosition of black
people; oarticioation in the multielateral svstem with the
Natxonal States: investiqation into the Prohibition of Political
Interference Act.
Phase 3: 1985-86
In late 1984, responsibilitv for orouo areas leqislation and
reaulatlons was transferred from the then Department of
Communications and Public Works to the DCDP. Follcwlnq the 1985
cabinet reshuffle, from 1 Sentember 1985 resoonslbllltv for all
aspects of the black communities outside the "self-qovernlnq
states" was transferred from the Department of Caeooeratlon and
Development and various other departments to the DCDP - this
belna the death knell of the Infamous all-oowerful Verwoerdian
"Native Affairs" empire.
It 15 arquahle that by the end of 1985, the decision-makinq power
and Influence on reform policy of the DCDP and Its Minister had
reached its zenith. The transfer of authority over all black
affairs to thls department was the institutional expression of a
slanificant chanqe in reform nolicv between December 1984 to late
1985 - a shlft that extended the reform policies well beyond the
parameters of the oriqlnal "total strateqv" framework (see
swilllnq and Phillips. 1988). There were. In fact, five critical
moments that resulted in the extension Of this framework: in
November 1984, Minister Heunls announced that Black Local
Authorities were to be included into the proposed Reqlonal
Services Councils. In Hav 1985 Stoffel Van Der Herwe published
his National Partv pamphlet entitled "... and what about the
Blacks?" which arqued that homelands were a failure. In September
1985 PH Bctha announced that citizenship would be restored to all
africans residinq oermanentlv in "South Africa". In late 1985 PH
Botha conceded that the trl-cameral parliament was not the final
solution, merely a step In a process. And finally. In September
1985 the Presidents Councll oublished its report on urbanisatlon
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which culminated in the December 1985 statement by Heunls that
blacks would be qlven freehold property riqhts and in the 1986
Abolition of Influx Control Act.
All these oollcv shifts _ which eventually were publicly
expressed at the 1985 HP conqresses and the 1986 special Federal
Conaress - were initiated, formulated and oackaqed by planners in
the DCDP (interview nos. 7, S3 and 12; also see Cloete, 1988;
Cobbett, et. ai., 1988: Morris and Padayachee, 1988; Swilllnq and
Phillips, 1988). They were shifts that culmlnated in specific
Chanqes on July 1 1986:
t influx control was scrapped;
8 the whlte provincial councils were
scrapped and multi-racial
executtve committees Introduced;
’ all community councils became
fully-fledqed black local
authorities under the direct
resoonslbillty of the DCDP and
not under the Administration
Boards:
8 Administration Boards were scraooed



and their functions transferred to
the new provincial adminstrations;
’ and the rlaht to award permits in
terms of the Group Areas Act
to blacks was transferred from the
DCDP to the orovincial
administrations.
Durinq the followina two vears. Reqional Services Council (RSC)
leqlslatlon was passed and amended and 16 RSCs established, 13 of
them in the Transvaal.
In early 1986, Chris Heunis must have looked back on the 19805
and reflected with satisfaction on how hlqh hls star had risen
durinq the reform era. Talk of him as the "crown prince" sealed
what was apparently a water-tiqht position. However, the storm
clouds were qatherlnq and by July he had fallen from favour.
Before dealing with this, It is essential to discuss Heunis’
relationship with PW Botha 1n qreater detail because here lies an
important secret as to how decisions on reform issues were made
durlnq the 19803.
As pointed out earlier. it was Heunis. Schlebusch and PW Botha
who worked out the reform component of the overall "total
strateav" framework that the securitv planners had establlshed as
the frame of reference for all state strateqic planninq.
Heunis depended heavily on the technocrats 1n the "plannlnq
branches" before 1982 and then the Chief Directorates In his DCDP
after 1982 for well researched. technically sound DoIICY
proposals (Cloet. 1988). This aave them enormous power. Schrlre
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identifies two reasons for the influence and Dower of senior
officials: firstly, officials have a "monooolv of exoertise" over
policy issues. Ministers, who are "political aeneraiists", are
forced to depend on officials for defining Droblems and
Eotmulatina solutions. Secondly, officials are involved in the
ileementation of bolicv and therefore can identify oroblem areas
before these come to the attention of the Ministers (Schrire,
1986:146-7). One vivid examoie of the influence of officials in
the DCDP is how they chanced the lancuaqe of reform. As the
writers of the Minister’s soeeches, officials can subtly adjust
and over time chanoe key terms. For example, the meanino of
constitutional reform was consciously chanced from the early
19805 ohrase of "joint resoonsibiiitv Eor aenerai affairs" to
"joint decision-makino over General affairs" durinq the 1983-84
Deriod and then to "oower-shazina" in the 1985-86 oeriod.
After formulatinq and refinina policy positions in discussions
with his officials, Heunis would then take the matter straiqht to
pw Botha (interview nos. 7 and 12). The only way 3 Given policy
could be accepted and implemented was if Heunis caucussed
privately with pw Botha before sayino or doinq anythinq else. If
PW Botha was convinced, they would work out how best to take the
matter further. Their first step would be to aet it throuqh the
relevant cabinet committee and then throuqh cabinet and the SSC.
It was tacitly accepted in these forums that if Heunis had
reached the staqe of beinq able to present Droposals to the
cabinet (or SSC), he must have already obtained the President’s
backinq. This was a strona incentive not to oppose them.
Once the cabinet, cabinet committees and SSC had accepted the
Drooosal, it would be referred downwards to the NP caucus study
arouos and then to the relevant standino Committee for aooroval
(interview nos. 7, 2, 14,’3). (E the orooosal required a shift in
the overall NP oolicv framework (e.q. the need to enfranchise
africans at hicher levels), then the Drocess act more complex
because it would mean oilotinq the proposal throuqh the NP
congresses - a process that could only be achieved by carefully
manioulatina the various ooinion-formina centres in the political
establishment. e.a. the press. university think-tanks, security
circles and business. Accordinq to one NP MP who did not waht to
be named:
"Informal lines and pressure points are the most
important durina the early staqes when you’re tryinq to
act a policy issue onto the aaenda. But once you menace
to influence thinking at the top, then the
decisionemakinq aoes downwards throuqh the formal
channels. The caucus and the study qroups are where you
listen to what has been decided at the top. The crucial
issue is how you reach the Minister and how you Get
other pressures and other oeoole to reach him. The
oroundwork, the culture, must be ozeoared beforehand
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When finally the issue
this common culture must already
be there. Only then will the decision go your way."
otherwise you achieve nothinq.
is raised in caucus.
the personal relationship between Heunis and
the thread on which the DCDP hung the whole
reformist project. As lonq as the OS? was comitted to reform,
this Eraoile relationship acted as the conduit to: reformist
Dolicy-makina between the DCDP and PW Botha. One well placed
source described this when he said: "The informal exercise of
power is the lifeblood of the system." Once this broke down in
the face of mass black resistance to apartheid and the efforts
to retorm it from above, Heunis’s oriviledoed access to the
oolitlcal system effectively broke down and so did the reform
oolicv process.
The point is that
the President was
Phase 4: 1986-88
fundamental factors that do towards explainin
he relationship between Heunis and PW



challenqes from bel
There were three
the eventual ruuture in t
Botha. Firstly, by 1986 mass-based oooulax
were makino it impossible for reform policies to be imolemente
(see Swillina and Phillips, 1988; Swillina, 19883; Morris and
Padavachee, 1988; Bham, 1989). This failure was interpreted by
Botha as a sian that contrary to his early promises, Heunis he
failed to persuade blacks to supocrt reform. Instead of Heunis
promises that more reform would dowse the flames of resistance
the "counter-revolutionarv" strateqies propagated by the secur
establishment became increasingly more appealing to PW Botha a
unrest in the black communities mounted.
Secondly. in April 1986, fundamental differences of opinion
between PW Botha and too officials in the DCDP ooened up on th
issue of "city states". After Pw revived this idea publicly in
earlv 1986, Heunis continued to insist that the city-state opt
Dre-determined at best or contradicted at worst the new policy
inciudinq africans into "hiqher levels of decision-makinq" via
the neqotiation process.
Thirdlv, by the end of 1985 it was clear that Allan Hendrickse
was not ooinq to olav parliamentary politics in the way that
Botha intended. To build a modicum of leoitimacv, Hendrickse
actino in a way that, in Botha’s eves. made him a major spanne
in the works. 9w Botha blamed Heunis for this challenqe to his
policies and authority. As one well placed source put it: "Heu
was the father of the tri-cameral parliament and durinq the ea
reform period he oromised PH that if Hendrickse and Rajbansl c
in they could be controlled. This proved to be a mistake. Thes
quvs came in and after an initial period of playing the game t
started to become independent operators. This made it impossib
for PH and the cabinet to have their way in cabinet or in the
standina committees." (interview no. 7).
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The most dramatic indication of Heunis’ exclusion from the policy
process came when EPG Mission was scuttled in Hav 1986 after the
SADF mounted its three-oronqed bomb attack on the capitals of
three front-line states. Heunis claimed that he first heard about
the bombinqs on a news broadcast the morninq he and other senior
cabinet ministers were supposed to meet the 396 emissaries to
discuss far-reachinq neqotiation proposals (Boraine, 1988a).
From early 1986 onwards, Heunis no lonqer had the access to PW
Botha that he previously enjoyed. As one source out it: "He
presented reform policies to the cabinet cold with no knowinq
what would happen. obviously he not opposition and that was when
the DCDP started slippinq."
The fall of Heunis resulted in the restructurinq of the DCDP
under the suoervision of the Commission for Administration. It
started with the transfer of (a) social Dlanninq functions to
the Department of National Health and Population Development; (b)
scientific olannina to National Education; and (c) the Central
Economic Advisorv Service (oreviously the economic "planninq
branch") and Statistical Services to the OSP. From 1 November
1986, the DCDP was divided into two basic components; (a) all
soclo-economic olannina was out under the Department for
Development Planninu, and (b) all constitutional planninq
functions were bxouuht toqether under Constitutional Development
Services.
The welfare secretariat under the auspices of the OSP took over
responsibility for the coordination of welfare policy. The NJMC,
in turn, became the real nerve-centre of macro-coordinatlon of
all welfare and security Doiicles.
The ex-Chief Director of Constitutional Planninq. Fanie Cloete,
criticised this dismemberinq of the DCDP when he said "itlhe
concept of inteqrated nlanninq within one department was
unfortunately dropped" and went on to point out that it is a fact
that "inter-departmental planninq is not as effective as
intra-deoartmental nlanninq" (Cloete, 1988:27-8). The point,
however, was not simply a mistaken aDDroach to Dlannlnq. The real
issue was how decision-makinq power was beinq ze:tructured,
centralised and rooted more firmlv in the NJHC and NSMS.
The transfer of macro-oolicv coordination from the DCDP to the
welfare secretariat and NJHC was followed by attempts by the OSP
to intervene more directly in the affairs of the Department via
kev appointments to the Deoutv Ministership. In June 1987 Botha
aooointed Stoffel Van Der Herwe as Deoutv Minister of
Constitutional Development and Planninq with the explicit mandate
to initiate constitutional neqotiations with black leaders.
Presumably this meant that the chief Director oi Constitutional
Development Supoort, Joq Van Tender, and the Director, Kobus
Jordaan, were instructed to report to Van Der Herwe on the
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oroqress of their work. This move was interpreted as a decision
bv PW Botha to intervene directly in Heunis’ terrain Via Van Der
Merwe, a man he is known to trust.
In March 1988 Van Der Merwe, havinu failed to initiate any
neqotiations with credible leaders of note, was removed from his
post and aooointed Minister in the OSP entrusted with the more
straiqhtforward portfolio of Information, Broadcastinq and the
Film Industry. Roelf Meyer was transferred from his post as
Denutv Minister of Law and Order (and hence Chairman of the NJHC)
and appointed Deputy Minister of Constitutional Development and
Planninq. what is siqnificant is that Never was not qlven the
same neqotiation brief that was qiven to Van Der Herwe. In fact
he was said to be more interested in re-ozqanisinq the DCDP
because it had no coordinated lines of command or accountability.
He contrasted the DCDP to the more disciplined and hence
effective structures of the NSHS that he had qzown to appreciate
while he chaired the NJHC (interview no. 54).
The final blow to the constitutional olanninq wing of the DCDP
came in October 1988 when the security clearance of two top
officials, Fanie Cloete and Kobus Jordaan, was withdrawn over the
head of Heunis. This effectivelv removed two of the most
innovative thinkers in the oolicv makinq Drocesses in the state
and cleared the wav for a very different conception of reform to



that which had been evolvinq in the DCDP. Two quotes capture
this difference, one Dublished in April 1988 in the 1987 Annual
Renort of the DCDP and the other from Maqnus Haian in mid-1986:
"Constitutional Dianninq is still aimed at reforminq
the status auo with a view to establishing a democratic
dispensation which will afford all citizens equal
oolitical riqhts. ... The core issue of this debate is
that one part of the oooulation wants to be accomodated
as a qrouo in the constitutional structures and the
other does not." (RSA, 1987)
"The important question is how many black people are
merely interested in satisfyinq their material demands
- housing, education, job opportunities, clothing,
bread and butter etc. There is presently only a limited
section which is really interested in political
participation. I think for the masses in South Africa
democracy is not a relevant factor." (Hagnus Halan
quoted in Die Suid-Afrikaan, Winter 1986)
PH Botha came down on one side of this debate durinq the 1988
Natal NP conaress when he said: "As far as I am concerned. I am
not considerina even to discuss the Dossibilitv of Black majority
Government in South Africa" (Botha, 1988a).
The constitutional olanninq departments of the DCDP were not the
onlv ones to feel the oenetratina reach of the securitv
establishment backed by the OSP durinq the Dost-EPG era. With the
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full activation of the NSMS in 1986 the JHcs becan to usurp the
role of the urbanisation and develooment planners in the DCDP. in
March 1987, for example, Haqnus Malan announced that he had taken
"personal responsibility" for uoaradinq projects in Alexandra.
Mamelodi, Bonteheuwal and New Briahton. "i want to see", he said,
"to what extent I can better the livina conditions of the Deonle,
to what extent I can aet the oeoole to accent the Government so
that thev don’t break with the authorities and drift into the
hands of the terrorists" (quoted in Boraine, 1988zl). There is
evidence that the mini-JHCs controllina this process have
excluded the DCDP from some welfare committees. This interference
bv the securitv forces in the oberational snhere of the DCDP did
not do unchallenced. In Hav 1986 Heunis read the writina on the
wall and told Darliament: "I want to emphasize that it is the
Government’s standpoint that it is not and cannot be the aim of
the securitv forces to take over state activities but that it is
the responsibility of the security forces to create conditions
within which other state activities can_functipn_pzppet;yminmthe
socLal and political spheres" (Heunis, 1966:103 - our emphasis).
In the final analysis, the clearest example of the decline of the
DCDP is the fact that PW Botha hardly ever mentioned the words
"reform" and "neqotiation" in his speeches during 1988. Instead,
when he talked about the National Council durinq his Budget Vote
speech in April to parliament he said this structure would be
"created and developed to effect deliberation and decision-makinq
on the basis of consensus" (Botha, 1988b:182). His talk referred
to "deliberations", "dialoaue", "talks", "consultation" and
"social iread: sociOeeconomicl reform", but not "neaotiation" or
"reform".
Pv Botha’s new tone reflected the discources of the security
establishment which proceeded from the assumption that all those
who refuse to talk to the covernment were by definition violent
revolutionaries and hence tarqets Eot renression _ a view that
Heunis oubiiclv rejected in July when he acknowledqed
"extra-oariiamentarv conduct" as Iona as it was "bY Way Of
constitutional methods ... The choice is not simolistically for
or aqainst violence" (see Heunis, 1988a).
In short, the life and times of the DCDP reflects the tzajectOIY
of reform. With its orlqins in the "pianninq branches" in the 0PM
in the early 19805, the DCDP rose to its hevdey durina 1984-85
and then fell from qlory as it was dismembered when the Emerqency
was declared. The heart of the DCDP was always its
macro-coordination function. when this function waS finally
ripped out and transferred to the NJHC in 1986, the DCDP
effectively lost its Driviledqed place in the corridors of Power-
It remains to be seen whether the DCDP will re-emetqe under a new
state President at the vanquard of a revitalised reform Process-
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The makinq of foreign policy has only been tenuously accountabi
to oarliament durinq the oost-war Deriod. Secrecy has been the
hallmark of Eoreiqn policy formulation in South Africa. This l
in lazae Dart due to the Government’s lone held belief in the
need for confidentialitv about the country’s foreiqn relations,
belief rooted in the fact that its apartheid oollcies have been
almost impossible to defend in the rest of the world. This
secrecv has become a bureaucratic habit which does to both the
formulation of Dolicv and its imolementation. It has sometimes
had serious oolitical conseouences. particularly in the cases 0
the information scandal of 1978, the unsuccessful invasion of
Anaola in 1975 and the backina provided for the Mozambique
National Resistance Movement (HNR) followina the independence 0
Zimbabwe in 1960. Details of all three of these foreign policy
initiatives were covered up, hidden and denied - in the case of
Renamo for over seven vears - before any public acknowledqement
or accountinq of these policies was given.
There have never been reqular white papers on foreiqn affairs
presented in Parliament, nor has there been any other form of
continual reportinq on foreiqn affairs to Parliament.
(Geldenhuvs, 1984:58) obnosition calls for a parliamentary
standinq committee on foreian affairs haVe always been rejected



also on the around of the need for secrecy. (Geldenhuys, 1984:5
Parliament’s role in the conduct of Eoreiqn policy has therfoze
always been extremely restricted.
One further consequence of the tendency toward secrecy is that
Eoreian ooiicv makinq has for a iona time been very much an
internal state affair, with little outside inout. Even the
National Party caucus has no Dolicv makina role in Eozelqn
affairs. It is said to be "little more than a forum for the
(state president! and Minister of "oreiqn Affairs to explain
Government policies and actions and to mobilise support if
necessary." (Geldenhuys, 1984:59) There is little caucus
discussion or’debate on foreiqn policy issues and even
information provided to the caucus is frequently provided ex DO
facto; "the caucus is simolv confronted with a falt accompli."
(Geldunhuvs, 1984:60) As far as the National Party study group
on foreiqn affairs - the third larqest study group after
security and racial affairs - is concerned, the ieadinq academ
analvst of the foreiqn policy makinq process, Deon Geidenhuvs,
concluded in 1984 that the majoritv opinion of members of the
studv arouo was that it was no more influential in the
formulation of Dolicy than the caucus as a whole. At best. the
felt. it provided a soundina board for the minister. (Geldenhuv
1984:61) Amonq senior officials in the Department. Geldenhuys
reported, the study qroup was "neither kindly not hiahly
reqarded." (Geldenhuys, 1984:63)
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Under Vorster’s adm:nlstratlon kev Eorelqn oollcv decisions were
made without even the DFA beinq consulted. For example, the DFA
onlv heard of the SnDF’s first major offensive into Anqola in
1975 when the portuquese Government handed South Africa’s
ambassador in Lisbon 3 note of protest over the action.
(Geldenhuvs, 1984:79) Moreover, the Department nf Information’s
countless secret projects all operated beyond the DFA’s control
or sphere of operations. Geldenhuys sums up both the Information
and Anqolan ventures as :evealinq an obsession with secrecy, the
confinement of political decision makinq to very few people, the
lack of inputs from interested parties within Government (notably
the DFA), a corresnondlnq absence of a system of
lnter-departmental checks and balances and the prime minister’s
lack of clear direction and control. (Geldenhuvs, 1984:89)
Accordihq to Maanus Halan It was the Anqolan debacle of 1975 in
oartlcular which otuvided the most important sour to the
develooment of a National Security Manaqement System so as better
to coordinate Government action (Halan. 1980).
The svstematisation of the NSHS has ensured a more requlatlsed
Dolicv formulation orocess. In the field of forelqn policy, this
has provided the DFA with a permanent and structlred position in
the decision makinq process. Somewhat paradoxically, however, in
itself this does no: mean that DFA formulated policies are any
more likelv to become the policies of state. This 15 because the
DFA is only one of a number of formally equal participants who
provide lnouts to the NSHS.
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Fiaure X indicates the position of the DFA in the Eoreiqn policy
declsion-makinq framework. The fiaure rests on an analytical
division of the decision-maklna orocess into three major
phases - ore-decisional. choice (or decisional), and
imolementatlon (o: oost-declsional). All Government departments
make inouts in phase 1, but the most sianificant are those of the
DFA and of the securitv and intelliaence establishments
resoectivelv. One of the most important characteristics of this
chase is said to be intense competition and conflict betweenithe
various intelliaence oraanisations (Sheldon, 1966:4).
The crucial chase ls ohase two, the declsional Dhase. The key
structural Dosltion here is that of chairman of the SSC
Secretariate and the Workina Committee. Both positions are
filled bv the same man. the Secretary to the SSC who is
curtentlv SADF Major-Genera1 Charles Lloyd. Geldenhuys and
Kotze (1983:40) refered to this Dosition as that of the
"Gatekeeper" and Grundy (1983:17) emphasised the ability of
whoever fills it to "influence policy extensively." Lloyd has
formerly held the post of commandinq officer of the three most
important SADF Commands - SWA Command, Northern Transvaal Command
and Natal Command - as well as the position of head of the
SADF’S recently created special division of Internal Security.
His oredecessors in the SSC were Lt-General Pieter van der
Westhuizen, the former chief of Military Intelliqence and present
ambassador to Chile, and Lt-General Andre van Deventer who
commanded the 1975 SADF Anqolan invasion. All have been military
men with little svmoathv Eor "dovish" forelqn policy advice.
The lntearation of the securltv and foreian affairs
establishments oaralleis the transformation of domestic
decision-makina under the NSMS which we discussed earlier. But
this is not to say that the Deoartment of Foreian Affairs has
become a mere tool of the security planners or that Pik Botha
has become second fiddler in the Eorelan policy orchestra. State
restructurinq and securocratic centralization in the PH Botha era
have had ambiquous consequences on the Department of Foreiqn
Affairs. Despite SADF control of the suooort structures to the
SSC, for example, it cannot orevent the minister of Foreicn
Affairs or his Dlrector-General from presentina proposals
directlv to the SSC. thus bv-Dassina the Secretariat and Workinc
Committee. Thus the SADF majority in the Secretariat may be just
as likely to produce inter- departmental antaqonism and conflict
as it is to ensure SADF control of foreian policy. (Sheldon,
1986z7)
Thouqh it was subordinated to military preroqatives when the qolnq
for the military was aood, and rumours abounded of little love lost
between the ministers of Defence and Foreiqn Affairs. 1988 saw the
DEA come very oublicallv into its own. As it did so. surprisinq
reports emerqed that "suoerhawk" Haqnus Malan had transfered his
alleaiances in the National Party leadership stakes to the arch
"dove". Pik Botha. The reasons behind the chance in the fortunes
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of the DFA - and possible for the chance in Halan’s aooroach t
Foreign Minister - lie in the military retreat from Southern An
following the battle for Cuito Cuanavale. This marked a turnin
polnt for the m11ltary inspired Anqola policy (Herbst, 1988;
Younqhusband 1953; Davies, 1969a and 1989b; see also editorial
comment, cjtjggn, 22.2.89) while on the other side of the conti
the SADF’s role in Mozambique beqan to attract opposition at th
hlqhest level in the West. Successful neqotiations under the
ausoices of the DFA concluded the conflicts over Anaola and Nam
and a trickle of development aid even started to flow to
neiqhbouzinq Mozambique.
The DFA has reqatned some of the influence over Southern Africa
Eoreian oolicv that it enjoyed durina the early 19805. This was
reflected in its role in formulatinq the urand Constellation of
States idea (Sheldon. 1986; Geldenhuvs, 1980; Uys, 1988). But i
failure to win Frontllne suooort laid the basis for SAD?
orchestrated policv 0E "destabilisatlon" (Davies and O’Heara, 1
Brevtenbach. 1989). The State President has undoubtedly playe
central role in these oollcy shifts. As chairman of the SSC a
the ultimate executive authoritv in the state, "PW Botha has qi



hls blessinq to whlchever of the comoetina GIOUDS have presentm
most persuasive araument." (Sheldon, 1986:16) However the NSH
which is intended to reqularise policy formulation and
imolementation and coordinate a coherent set of policies, has n
been able to overcome the fundamental differences which exist 0
foreian policy between these two main orotaqonists. In the las
Elve vears this has had some bizarre consequences, Dartlcularly
continuinq policv differences toward Mozambique.
Foreiqn Affairs urainq combined with Western pressure and South
African business interest in the Mozambican market produced the
Nkomati accord in 1983. The capture of the MNR’s Goronaosa bas
central Mozambique in 1’85, however. revealed that the South At
military had not abided bv the accord’s requirement that aid to
HNR be stooped. The so-called "Vez diarv" disovered at Goronao
contained embarrasinq details of SAD? suooort for the HNR. It
quoted then SADF chlef Constand Viljoen as advisinq the HNR "no
be fcoled bv the schemes of Pik Bctha because he is a traitor",
(quoted in Sheldon, 1986:10) and contained other references to
Botha as beinh a "Soviet nark" and a stooqe of Chester Crocker.
(Davies. 1989b)
A recent example of public co-ooexation over Mozambique between
departments was the R10 million of "non-Iethal military aid"
delivered to the Frelimo Government in November 1988. Accomoan
the shipment, which was landed at Beira harbour, were three den
ministers. Wynand Brevtenbach (Defence), Kobus Meirina (Foreian
Affairs) and Georqe Bartlett (Economic Affairs). ($9ythern_Aiz
Report, 2.12.1988) Yet widespread alleqatlons of SAD? (and SA
suooort for the MNR continue unabated (Davies, 1989a and 1969b;
Weekhlad. 27.1.1989: Citizen, 22 2.88). If true, they call int
question Defense Minister Haqnus Halan’s newly stated commitmen
"stable. prosperous and developlnu nelqhbours" (Halan, 1988).
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The most startlinq alleaations are made in the usually well infozmm
Africa Confidential. It reported in Septenmber 1988 that the
Department of Hilitazv Intelliqence was Dushinq ahead with a new
strateqy to rebuild support for the HNR after the damninq US State
Department Gezsony Report which attributed 100 000 deaths and
widescread brutality to the HNR. and compared it to 901 Pot’s Khmer
Rouqe. Under the auspices of Military Intelliaence chief
Hajor-General van Tondet (who is said to reaazd Pik Botha as "a
traitor at worst, naive at best") and Soecial Forces Commander
Hajor-Genetal van de: Heal the imaqe of HNR leader Afonso Dhlakama
as a charismatic crusade: is said to be being nurtured at a trainim
base in the Transvaal where he is learninq how to "speak, dress and
behave" when dealinq with journalists and foteiqn diqnitaries. The
MNR’s ioqistical nerve centre is said to be at Phalaborwa where
recruits are trained (Africa Confidential, 2.12.1987). HNR press
releases are alieqedlv written in the operations room of Five
Reconnaisance Commando in Phalaborwa, for release in Lisbon. Atria
Configential describes one tellina illustration in October 1987 of
what it calls the "considerable operational autonomy" of the specie
forces as follows:
"Him Holtes, executive director of the South African
Trade Association, had urqed Eoreiqn shippers with qoods
destined for South Africa to unload at Maputo after
floods in Natal had cut the railway line Ercm Durban to
Johannesburq. Twice in the next few days Special Forces
saboteurs workinq alone or with Renamo destroyed bridqes
on the main South Africa to Maputo railway line, in one
case within five kilometers of the border. South
African cooperation with Maputo may anneal to
businessmen but it is not part of the military plan."
The outlook for South African foreiqn policv makinq in the next
few years remains murky. The 19805 have been characterised, if
anvthinq, bv a shiftinq but continually contradictory balance
between Foreiqn Affair: "moderation" (thouqh minister Pik Botha
has not been averse to threateninq military action) and
extremist militaristic policies. It is not so much a matter of
the carrot or the stick, but an onqoinq combination of both for
reasons that seem to have little to do with the tarqet state’s i
responses. This contradictory balance may have been temporarily
resolved in south western africa, but even this seems endanqered
if there is any truth in recent reports that an MNR-tvoe
"counter-revoiutionary" force is beinq created by the SADF In
northern Namibia.
CONCLUSION
At the outset of the Dane: we posed three fundamental questions:
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tructu:e caoable of effectively
’ is the current state 5
m ooiicies of the National Party
imolementinq the reto:
Government?
’ can the current state structure be used to implement policies
that 00 beyond the current policy parameters of the NP
Government?
’ to what extent is the current state structure an obstacle to
the realisation of fundamental structural chanqe?
This review of decision-makinq structures and policy-makinq
processes has suqqested that by 1988 the Office of the State
President had become the epicentre of a hithy centralised state
power structure. This Office was able to take over the
coordination of the different arms of executive decision-makinq
and prepare the ground for "securoczatic" rule. Many of our
interviewees aqreed with the reform planners of the early 19805
that the concentration of power in the hands of a "Great
Legislator" was necessary to manaae a orocess of top-down reform
in a conflict-ridden society (Huntinqton, 1981). But in fact
political reform had around to a halt by 1988. In the process,
the OS? thhtented its hold on executive power. distanced itself
increasinqlv from public debate over political solutions and
threw its resources into crisis manaqement. This shift from
"Great Leaislator" to "Great Hanaaer" of the "securocratic state"



evolved alonaside oroposed constitutional solutions that the DCDP
had increasinalv bequn to recoanize as unworkable. In particular,
constitutional neqotiations, nower-sharina and the qroup-based
"own affairs"/"aenerai affairs" distinction had all become
unviabie policies.
Samoie Terreblanche’s imaqerv captured the nature of the Botha
state when he wrote last yearn
"Durinq the cast decade, Botha’s bureaucratic and
’securocratic’ structures have been superimposed on all
previous forms of apartheid, qreat Elyinq buttresses
built to keep the crumbling edifice in an upright
position." (Terreblanche, 1988:26)
For the state to become effective as the NP government’s
instrument for implementinq political reform, the 05? will have
to reqain its place as the vanquard of white society’s search for
a constitutional formula that shares power but protects white
qzouo interests - i.e. "oowe:-sharinq without domination". This
is what will be required to cross what Schlemmer called a key
"threshold":
" .. the government’s reforms have brouqht it to a
threshold. Beyond this the issues of real power and
white ’subsocietv’ selfedetezmination are starkly
exposed." (Schlemmer, 1988:52-3)
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The reformers in the NP base their hope on the belief that the
state will be able to make this transition despite its current
Dreoccuoation with "crisis manaaement". Imolicit in the decision
of those who finally broke from the NP Government is the
considered conclusion that as lonq as state Dower remains as
hiahlv concentrated in the OSP and as deeply rooted in the
immediate task of fiohtina a "counter-revolutionary War". the
state will be an obstacle to chance rather than a facilitator of
the desired transition to a non-racial democracy.
Once reformers have defined the state as an obstacle rather than
a vehicle for extended and meanianul reform, they-are faced with
the contradiction cf havinq to accept that the only way reform
can be achieved is bv Dressurisinq what has been defined as an
obstacle into acceptina the need for movino beyond the parameters
of aovernment oollcv. There are three Dossible aooroaches
reformers can adoot. Firstly, they can attemot to take control of
the state via an electoral victory that would allow them to form
a Government. This parliamentarv road is the defining feature of
the liberal oooosition. Despite Great optimism in PFP circles in
Hav 1987 and currentlv amonqst the Worralltes in the Democratic
Party, there is no evidence that this strategy will recieve more
support from the white electorate than in the past.
Secondly, liberals can oressurise the state directly, usually via
oraanised business (e.a. the Urban Foundation) or throuqh
moderate black formations (e.q. Inkatha). Althouqh important
successes have been achieved bv this stratecv (e.o. with zeqard
to influx control and in 1988 on Group Areas). it has equally
often met with failure (e.q. the fate of the Natal-Kwazulu Indaba
and the squatter bills). Thirdlv, liberals can choose to throw
their lot in with the extra-oarliamentarv movements which exert
Donular Dressure on both the oovernment and the state. This more
lonq-term strateav is aimed at chanaina the system directly
rather than via incremental shifts in policy. Althouqh it is
uncertain how this has affected the state, it has chanced
extra-Darliamentarv Dersoectives on how alliances for chance can
be built between white establishment arouos and the black
onoosition.
The formation of the Democratic Party, the qrowth in siqnificance
of business lobbies (e.q. Private Sector Council and
Consultative Business Movement) and the emerqence of radical
white pressure Groups (e.q. Five Freedoms Forum) are indicators
of a more determined effort amonust liberal and reformist aroups
to mobilise aqalnst both the Government and state.
Finally, it is clear that the oraanisations that represent the
black majority have very little chance at the moment of either
over-throwina the state or forcinq the state into accepting the
need for a aenuine all-Dartv neqotiated settlement. In an
interview conducted in Auaust 1987, Minister Heunis said: "You
only neaotiate when you have no ootions left - and there are
still oeoole in mv Government that think we have options." The
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township uoqradlnq and slow
bottom-uo constitutional reform are seen as substitutes for the
widespread call for a neaotiated settlement and remains the
state’s policy towards the question of black political riqhts.
"elimination of revolutionaries",
In short, the state will probably not be able to resolve
fundamental problems within the framework of government policy.
Nor will it be easilv moved bevond these parameters by liberal
and reformist lobbies located outside Government. It is also
unlikelv that mass-based oooular challenqes from below will
detonate the collapse of the state. It follows, therefore, that
the current structure of state power and the policies pursued by
its executive are an intrinsic Dart of the Drolonqed violent
stalemate that lies at the heart of the South African political
dilemma.
NOTES
FOOTNOTES
1. This concern with decision-makinu structures flows from the
new scholarly interest in "how the internal state dynamics shape
the oolicv formulation process" (see Helliker’s review, 1988:12)



It means acceotinq Wilmot James’ suqqestion (1984) about the
utility of Weberian concerns for state ozqanlsation without
abandoninq extta-state determinants rooted in civil society (for
General "manaqerialist" accounts of the state in the classic
tradition see Bell, 1973; Dahrendorf, 1959; Giddens, 1984). For
studien of state decision-makinq processes see Lindblom (1980)
and Allison (1971). This chapter, however. will not attempt to
exolain in riqorous analytical terms the composition and
strateqies of the various decision-makinq structures in terms of
class or communal interests rooted in civ11 society. That is a
task for a lonqer more detailed work that examines state
decision-makina in itS’full social context. For recent works on
the structure of apartheid that point to the need for the
inteotation of political economy and decision-makinq studies,
see Woloe (1988), Lipton, (1985), Hindson, (1987) and especiall
Greenbera. (1987). The best works are a trilqu of recently
completed Oxford D.Phils by Posel (1987), Dubow (1986) and Lazar
(1987). The Elowerinq "local Government" literature has paid
considerable attention to decision-makinq orocesses (see
Humphries and Totemeyet, 1988). This was also a key theme at the
conference on Persoectlves on the Contempgragy $outh_AL;1gan
state, Centre for Policy Studies, February 1989.
. e "State Structures and Strateqies" research proiect was
iauzghed bv the CPS in March 1988. It was coordinated by Mark
Swillinq and assisted by Malk Phillips. A total of 54 recorded
interviews were completed. with approximately 25 done personally
by the authors. The interviewees fell into the following H b 5
cateaorles: NP Members of Parliament, Conservative Party em er
of Parliament, National Democratic Movement Members of
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Parliament, state officials. full-time NP oEEKcials, academics
(includina oeoole who were previously state officials or advisers
to the President’s Office) and journalists. The documentary
sources included newsoaoers. Hansard, official HP publications,
speeches of qoveznment reoresentatives, publications and annual
reports from state departments, academic journals. unpublished
Daoers and memos, and notes obtained from officials, journalists
and other researchers. None of the interviewees and individuals
who made available their notes will be identified for obvious
reasons. Sannette Roos, Anton Roscombe, Beatrice ????, ???? and
???? assisted 1n the collection and collation of information.
3. In 1987, excheauer personnel broke down into the followinq
categories: 250 846 labourers, 249 377 educatoza, 88 770 nurses,
140 740 securitv personnel and a further 214 128 employees
emoloved in 520 occuoational classes (Commission for
Administration, 1988:6).
4. Chairmen ot "olanninq branches" in 1980 were as follows:
Security: General A.J. van Deventez
Science: Dr. A.P. Buraer
Economic: Dr. J.P. Drever;
thsical: w.F. Visaqie
Consitutional: Professor 1. Rautenbach
Social: General J.P. Roux
Administrative services: P.C. van Rooyen.
It is imoortant to note that the chairmen of the olanninq
branches were invariably chairmen of the working qroups.
5. The 12 Point Plan:
"1. acknowledqment and acceptance of the multinationallsm
and mlnorltles ln SA;
2. acceptance of the principle of vertical differentiation
with the bullt-ln principle of self-detezmtnatlon on an many
levels as possible;
3. creation 0t constitutional structures base on qeoqraohlc
areas which are consolidated as far as oosgxble with the
proviso that parts of these areas may choo3e to become
’1ndeoendent’;
4. division of Dower between whites, coloureds and Indians
with a system of consultation in matters of common interest;
5. acceptance of the principle of separate schools and
communities where possible; 1
6. removal of hurtful and unnecessarv discrlmlnatlon;
7. the interdeoendence of SA ’states’ in economic and other
areas;
8. the pursuit of the creation of a constellation of states;
9. oopoaltlon to Interference 1n SA’s lnteznal affairs;
10. pursuit of a policy of qualified neutrality 1n clashes
between East and west:
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11. maintenance of effective declalon-maklnq and honest
administration; and
12. maintenance 0: free enterprise system as a basis of
economic and financial policy."
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