Mm 1T3
"I try to be a man of peace, but if people

tenmpt nme, i can be a thunderbird."”
PW Bot ha, the Rubi con Speech
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| NTRODUCTI ON

Public policies cannot be fully conprehended unless there is an
under st andi ng of who formul ates policy and how policy decisions
are taken. This chapter will attenpt to sketch in broad outline
the basic decision-making structures of the state (1). Four key
deci si on-nmaking formations will be discussed: the Ofice of the
state President (05?), the Departnment of Constitutiona

Devel opment and Pl anning (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 Ofice has
grown increasingly dependent on the security establishnent which
has, in turn, energed as the central coordinator of policy
formul ati on and inpl enentati on. To denonstrate this, we wll
trace conpl ex chances in the way deci sions have been and ate
bei ng made in the executive | evels of governnent and the state.
No state remmins unaffected by its environnment. The structure,
strateqi es and nature of the state are always the product of an
inter-action between state institutions on the one hand and

suci ai, class and comunal forces located in society at |arge on
the other. In the South African context, the state is forced to
manage a crisis that is quintessentially determ ned by the
conflict between an enftanchised white mnority and a

di senfranchi sed black majority. How this fundanental question is
resolved will determine the nature of the transition to a
non-raci al denocracy.

Any maj or social force wanting to inplenent policies designed to
either maintain the status quo, inplement gradual reforms or

i ntroduce fundanental structural changes is going to have to cone
toterns with the state and the power it wields. An anal ysis of
the deci si on-nmaki ng structures of the state and how t hese have
changed will facilitate nmore precise answers to sone fundanent al
guesti ons:

t is the current state structure capable of effectively

i npl enenting the reformpolicies of the National Party

Gover nment ?

i can the current state structure be used to I nplenment policies
that go beyond the current policy paranmeters of the NP

gover nment ?

" to what extent is the current state structure an obstacle to
the realisation of fundanental structural change?

DI MENSI ONE OF THE STRUCTURE

Before analysing in detail the inner workings of the

deci si onwmaki nq structures, a brief sketch of the genera
structure is needed. It is arcuable that for a country of 30
mllion people, the South African state systemis unique in its
conplex tv. This 13 nobst starkly evident in the multiplicity of
racially determined representative structures. There are el even
parliaments or national assenblies; 1190 menbers of parlianment
and national assenblies; 206 cabinet ninisters; Eive state
presidents and ten prime mnisters. (Sundgl 5tit, 2.10.1988).
The 1,7 mllion people required to run the state machine work in
about 150 Governnent departments. It has been cal cul ated that by
Auqust 1986 there were 18 departnents of health and welfare, 14
departnments of education, 14 deparnents of finance or budget, 14
departrments of agriculture or agriculture and forestry, 12
departments of works and housing, 13 departnents of urban affaire
or local governnent, 9 departments of econom c affairs or trade
and indvstry, as well as 5 departnents each of foreign affairs,
transpozt, posts and tel ecomruni cations, |abour and manpower, |a
and order or police, defense or national security, 3 departnents
of justice, 1 department of mineral and energy affairs and 1
departrment of environmental affairs and tourism (Savage. 198628)
Thi s buzeaucracy consunes a salary bill that al one cost nearly
R30 billion in 1988, i.e. nore than ialf the R53 billion nationa.
budget cr about a auartet of the country’'s GNP for 1988 (Savage,



1986:9). To fund this structure, the state teci eved an inconme of
R42 billion of which a hefty R24 billion conprised direct taxes
on individual s and compani es. According to Rand Merchant Bank
chi ef econom st Rudol ph Gouws, the near tripling of the tax

| evel s 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 incone over the same period
(quoted in Jacobsohn, 1988). -

A total of 1 679 000 people are enployed in the public sector
(Comm ssion for Adm nistration, 1988:2). This is equal to 16, 1%
of the 10.5 mllion economcally active people in the country
(I'bid.:3). Four out of ten whites work for the state. This vast
pool of personnel is enployed by departnents for general affairs
(e.g. Departnent of Constitutional Devel opment and Pl anning),
adm nistrations for owmn affairs in each house of parliament, the
4 pzovln:lal adm nistrations, parastatal institutions (e.g. CSIR
HSRC, 3Aas, universities and National Parks Board), the public
services of the self-governing territories (excluding the

"i ndepeni ent’ bantustans), SA Transport Services, Posts and



Tel ecommuni cations, |ocal authorities, agricultural contro

boards and public corporations (e.q. |SCOR ESKOH, SABC)
(I'bid.:2-3).

Not all state officials are paid directly by the exchequer. Posts
and Tel econmmuni cati ons, SATS, l|local authorities ani agricultura
control boards generate their own funds to pay their personnel

O the total 1,6 mllion public sector enployees, 943 861 are
pai d out of exchequer funds (lbid:4), 1.e. fromthe Nationa
Budget (3).

THE MAKI NG OF THE BOTHA STATE

In his first major pollcy speech on 28 Septenber 1978, after hls
election as NP | eader and Prime Mnister, PWBotha referred to
the need for "efficient and clean administratlon". The hlghly
conpl ex and di sorqanl sed deci si on-maki nqg structures of the
pre-Botha state. the 1980 HM LEenelL9 u_aatJm Ji aLm ar gued,

"makes 1t difficult for the central executive nmachinery to act
swiftly and effectively to solve problens and crises" (RSA,
1980:49). By restructurlng state decl sion-nmakl nq structures,
nor e nmanageabl e machi nery of government to nmeet new chal | enges
and crlses" could be created (RSA, 1980:63). Witing in 1980, the
then Director-General of the Prine Hnlster’'s Ofice, J.E du

Pl essis, defined this problemin these terns:

"The special clrcunBtan:es in South Africa and the

i ncreasi ng sophistication of the al agght on the

country on all levels of society, that 15 In the areas

of politics, the econony, securlty and conmunity Ilfe,

requires a sophisticated scientifically planned and

wel | coordi nated policy framework" (du Plessis,

1960: 112-3).

The re-orqganl sation of the state decision-naklng structures was
one aspect of what becanme known during the early 19805 as the
"total strategy" progqramme (for a more conprehensive discussion
see Swilllng and Phillips, 1988). Originating 1n the security
establ i shnent (see section 4.3) and the "verllqte" wing of the NP
whi ch produced the 12-Polnt Plan (5), thls programme alned to
coordi nate and centrallse reformpolicies and security strategies
whl | e stream | nq and rationallslng the bureaucracy. The reform
policies of the early 19803 were supposed to restructure four
basi ¢ social arenas: the workplace, the city, the reglona
political econom es and the constitutional order

51x components of the broadly defined executlve branches of the
state were re-orqanl sed between 1979 and the introduction of the
new Constltutlon In 1983:

1) the Departnent of the Prine Mnister was turned into the
Ofice of the Prine Mnister (OPH) and gi ven extended powers

a

exerci sed through 1t: varlous "plannl ng branches"

(4) responsible for all key aspects of policy naking (see

Cl oete, 1983);

the National Intelllgence Service (NIS) replaced the

Bureau of state Security;

cabl net comm ttees, working groups for cabinet conmttees and
a cabi net secretarlat were introduced (see du Plessls, 1980);
the state departnents were re-organl sed and reduced | n nunber
(see RSA, 1980) and a new department, the Departnent of
Constitutl onal Devel opnent and Pl annl ng, was created to
manage the macro-plannl ng of reform policies (see C oete,
1988) ;

the Senate was abolished and a Presidents Council (PC)
established to work out a new constltutlonal dispensation
(see Worral, 1961).

the State Security Councll was turned into a powerful

pol | cy- makl nq body and a conpl ex national, reglonal and | oca
system of committees was set up underneath the SSC - the
so-cal |l ed National Security Management System (NSHS) (see



Selfe, fn; Cel denhuys and Kotze, 1983) (see diagram;
or
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The reorgani sati on of the central decision-nmaking 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 enphasising. Firstly. the
"oresidentialisation of the prem ership"” (Schzire, 1986:151) to
pl ace prior to the transfer of de jure executive powers to the
of fice occupied by Pw Botha after the new constitution was

i ntroduced. The Prinme Mnisters that preceded Botha never had.
their own departnent or staff.

Secondl y, "oresidentialisation" involved the centralisation of
deci si on-maki nq. During the early 19803, there were two reasons
why Bot ha nmoved quickly to centralise power around his office
Firstly, this was a necessary Dart of the overall "tota
strateqv" Drogramme ained at "coordinating" state actions in
order to counter the "total onslaught". Secondly, Botha needed
conpensate for the weakness of his position in the NP because 0
the strength of the nore conservative Transvaal party (Schrire,
1984: 10; see al so Cel denhuys and Kotze, 1985b:32). It was not
sinmply a coincidence that the two nost powerful cabinet Hiniste-
that PWBotha placed at the centre of the new restructuring and
ref orm processes were Orange Free State NP | eader Al wyn

Schl ebusch and PW's nunber two in the Cape NP, Chris Heunis.
the early 1980s Heunis was responsi ble for the planning branche
in the OPMand in that capacity was centrally involved in the
reformul ati on of constitutional, economc, industrial, social 3
physi cal ol annina policies (see Coete, 1908). Schl ebusch was D
in charae of the Programme for Rationaiisation of the Public
Servi ce and then becane chairman of the Presidents Council in

| ate 1980.

Thirdlv. a new set of interests devel oped access to the

deci si an-makl na structures. During the Vorster era. white | abou-
the Br)ederbond, the churches and afrikaner cultural groups
enjoyed fairly easy access to the state . However, from 1978 th-
found t hensel ves bei ng oroqressivel v excluded from channel s of

i nfl uence and communi cati on. |nstead, big business, the

uni versities, conservative foreign influences and technocratic
t hi nk-tanks becane increasingiy inflential in the pollcy-nmaking
process. Sonme bl ack | obbies - bantustan | eaders, urban
councillors and parlianmentary parties - also devel oped sone
tentative access points to the executive. PWBotha and his offi-
that became the central nediator of these newy influentia

i nteredts.

The followi na diaaramis the official map of the forma
executive institutions for "own" and "general" affairs:
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THE CURRENT EXECUTI VE DECI SI ON- HAKI NG STRUCTURES AND THE POLI CY
PRCCESS

There are three baslc executive structures at central state

| evel : the cabinet, State Security Council and the Ofice of the
State President (05?). As far as the governnent is concerned, the
State President and cabinet are constitutionally accountable to
parliament. The State Security Council (SSC) is presented as
not hi ng nore than one of the four cabinet conmttees. The cabi net
13 defined as the "final decision-naking body" at central |eve
(see Stemmet, 1983; Roherty, 1984). This view has been questi oned
by nunerous witers who have tended to argue that the cabinet 13
effectively subordinated to the ssc and does little nore than
rubber stanp the latter’s decisions (Gel denhuys and Kotze, 1983;
Grundy, 1988: Evans and Phillips, 1988; Seeqers, 1988; Frankel
1984; Cock and Nat han, 1989; and Swilllng and Phillips, 1988).
Both these views have I qgnored the power, role and centrality of
the GSP. Instead, we will show that although the second posltlon
Is basicallv correct in Its analysis, it has failed to recognise
that 1t 15 the OS? that dom nates executive decl sl on-makl ng 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 npbst Inmportant policy
processes in the public sector. No major nmacro-pollcy decision is
taken without the Presldent’s personal approval or direct

I nvol verrent In Its formulation. us political scientist Sam
Hunttngton’s 1981 oroposltlon 1n Eglltixgn that the "route from
a 1llmted unl-raclal denocracy to a broader nultl’zacla
denocracy coul d run through sone form of autocracy" (Huntington,
1981: 20) has becone an accurate reflection of the policy process
(see al so Devenl sh, 1978; Dean, 1985). The Executive branches of
the central state have conme to be tightly coordl nated by the OSP
Thi s was achi eved by sdbordl natl ng the executive structures to
the GS? and then transferrlng key executive powers dlrectly Into
itself.

The _Ca welLcathetwggm t tee and "Half a re. 511:1;an at.

A new Cabi net deci si on-makl nq systemwas Introduced in the early
days of PH Botha's administration. Three cabinet conmttee: were
i ntroduced: the Social, Econom c and Constitutional Cabinet
Conmittees. These conmittees conprised cabinet mnisters and
seni or departnmental officials. Wrking Goups were constituted
for each cabinet comrittee conorlising all the officlals who were
nmenbers of the cabinet committees and other senior officials.
(Before the creation of the DCDP In 1982, the chal rnen of the
"wor kl ng qrouos” were also the chairnen of the "planning -
branches" 1n 9w Botha's O fice.)



The cabinet conmittees were created with three purposes in mnd
(a) to transfer some of the decision-makl ng burden from ful

cabi net meetings to the smaller cabinet commttees which were

gl ven deci si ondnaki na Dowers for thls purpose; (b) to nake
officials nore accountable to Mnisters and the cabi net by
bringlng theminto the cabinet decision-making process; and (c)
i mrovlna the efficiency and effectiveness of cabinet decisions
by establishing the cabinet secretariat (see du Pleasis, 1980).
wher eas before 1982 cabinet tended to debate policy options and
cabi net commttees were signiflcant forums for discussion between
M nisters and officials, this changed. The NP split in particular
renoved di ssentlnqg voices fromthe cabinet. During 1986-88, a
marked trend towards the increasing centralisation of decisions
became evident. Under the direct influence of the

D rector-Ceneral of the 05?, Jannle Roux, top departnenta
officials have been renpved fromthe three so-called "welfare"
cabi net conmittees, i.e. the committees responsible for social
econonmi ¢ and constitutional matters respectively. The WrKking
Groups were di sbanded and a "Welfare Secretariat” established to
run the cabinet conmittees and determine their priorities. This
secretariat is directlv controlled by Jannie Roux. The OSP
therefore, can determine the agenda, influence and scope of the
cabi net committees. Although their decision-naking powers stil
formally exist, they would not date issue directives on a ngjor
oollcv issue to the aonzonrlate state departments for action

wi thout first gettlng Presidential aooroval.

The establishment of the Welfare Secretariat as the key

coordi nator of social. econonmic and constitutional policy
coincided with the transfer of these tasks out of the DCDP (nore
on this bel ow).

Jannie Roux’s role in ensuring the renoval of officials fromthe
cabi net committees cannot be under-estimated because he turned
hinself into the nost 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 becanme the
nost domi nant influence on cabinet deliberations. "No one wll
dare chall enge his views", one well placed source pointed out.
The_o. ntunentej Leann;

The USP consists of a nunber of comm ttees, advisors,
secretariat: and Mnistries that deal with public

adm ni stration, public expenditure priorities, constitutiona
affairs, econom c policy, socio-econonic devel oprent ("welfare"),
Dr opaganda and national security. There are also secretariats for
(a) conditions of service of political office bearers; (b)
matters relating to the Presidents Council; (c) cabinet and
cabinet committees; 1d) |lason between Parlianment and the State
President: (e) liason on special matters related to Nam bia; I|f)
-10-

Presidential actions; (a) press liason; (h) and the

adm ni stration of the zunning and staffing of the OS? (chtum
1988: 28) .

The deci si on-makl na structures that centre around the OS? and
ensure the inplenentation of public oolicv via the tri-caneral
parliament. state departments, Advisorv Councils and NSHS can b
manned out as foll ows:
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The State President’s Men

A small group of men in the 059 have accumnul ated power by
controlling the flow of information to the President. These nen
are the staff of the 05?. Because of insufficient information,
the precise role and function of the President’s social, econonic
and constitutional advisozs enployed directly in his Ofice wll
not be discussed in detail. They make comrents and
recommendati ons on pdlicy proposals, but only when they are asked
to do so by PW Bot ha.

By far the nost siqgnificant man in the OSP besides PWBotha is
its fortyeseven year old Drector-Ceneral, Jannie Roux. Roux is
a reqistered clinical Dsycholoqgist with a Ph.d izom Pretoria

Uni versity. He was Deputy Commi ssioner of Prisons from 1976-1960;
in which capacity he visited the Robben Island prisoners at |east
twice a year. In 1980 he was appoi nted head of the socia

"Dl anni ng branch"” in the OPM and then Deoutv Director-General of
Internal Affairs in 1961. He has been Dizectoz-CGeneral of the OPM
and | ater the 059 since 1982.

Econom ¢ Advi sory Council and CEAS

As far as the business community is concerned, the process of
presidential centralisation has been nost markedly felt in the
area of econom c pollcy-making. Qziqginatlng 1n the 19605, the
Econom ¢ Advi sory Council (EAC) becane, during the early 1980:, a
key body for coordinating atate and private sector econonic
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Dolicv inputs. Chaired by Dr. Sinmon Brand. it included the

di zector-qgenezals and too officials of several state departnents,
representatives of organi sed comerce and industry, individua
busi nessnmen with enough status to have been invited in their own
right (e.a. Sanlamdirector Fred du Plessis), and severa

uni versity-based or public sector econonists. According to one
ex- menber, the deci sion-maki ng process was constructive for two
reasons: firstly, the committee enabl ed top econom c experts,

busi nessnen and officials to debate and reach agreenent on
Drooosal s that they all knew would be directly fed into the 057;
and secondlv, it brovided a forumwhere private sector interests
and officiai domcould reach consensus on key econom c prinicples
(interview, no. 51). The secretarial work for the EAC was done

by an influential team of experts enpl oyed by the Centra
Econom ¢ Advi sory Services (CEAS) under econom st, Jan Dzeyer.

In m d-1986 PH Botha changed the entire conposition of the EAC
Firstly, he qot rid of the representatives of orqgani sed comerce
and industry and appointed in their place twenty-nine top

busi nessnen in their personal capacities (e.q. AMC ew ow, Ron
Lubner, RA Plunbridge, JH Kahn, PR Horkel, PM Searle, FJ du

Pl essis, J. Berardo and J. Qqilvi e-Thonmpson). Secondly, except
for a handful of too officials" he renoved nost of the state
officials and acadenics and made Dr. Human from Federal e

Vol ksbel eaai nqs the new chai rman. These two changes have been
widelv interpreted by officials and busi nessnmen alike as a

down- gradi nq of the inportance of the EAC vis-a-VIS econom c
oolicv-nakina (interview, no. 51). Instead. the |ocus of economc
deci si on-maki nq has shifted into the State President’s Nationa
Priorities Comittee.

National Prlibrities Commttee

The Priorities Conmttee was established in terms of Act 119 of
1984 and includes the State President (chairman), Mnisters of

Fi nance and Constitutional Devel opnent and Pl anning, the chairnen
of the three Mnister’s Councils, menbers of the Mnister’s
councils responsible for financial matters and additiona

Hi ni sters that can be co-opted by the Committee (e.q. the

M ni ster of Transport is a menber) (see Hansard, 1984: colum
11274ff.). Although the Act detines the terns of reference of the
conmittee in rather wide and general terns, it neverthel ess
confined itself initially to assessing priorities for public
expendi ture and how these could be reconciled with private sector
i nvestment priorities. However, with the renoval of officials
fromthe welfare cabinet committees and the qradual inposition of
constraints on the scope of policy issues these conmmittees could
di scuss, the OSP started transferring responsibility for al



public expenditure to the Priorities Commttee. The qrow ng
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 Conmittee is now responsible for the design of the
budget and onqoi nq nmonitoring of public expenditure patterns,
i.e; how the econom c cake is apportioned and consunmed. It is
here, for exanple, that decisions on howto fund the JHC

coordi nated townshi p upazadi na proarames wi |l be made

Not surorisinalv. the orooosals of the Priorities Conmittee carry
an enornous anount of weiaht 1n the cabinet and the Mnister’s
Councils. By all accounts, the influence of the EAC has becomne
m nimal. The fact that the Central Econom c Advisory Service
under Jan Drever. currently located in the Departnent of Finance,
acts as its secretariat sugaests a close |ink between the
econoni ¢ ol anners in Finance and the Priorities Comittee.
However. if it is recalled that Pw Botha announced a 15%
increase in oublic servant salaries costing R3 billion while the
M ni ster of Finance was abroad (CithenJ 27.9.88), then question
marks certainly do hand over the relationship between the OS? and
the Departnment of Finance.

Simlar tensions exist over funding for township upgrading. The
55C and OSP have been known to take decisions on upgrading
projects without civing the Directorate of Urbanisation (in the
DCDP) the resources to give effect to these decisions. when the
Priorities Conmttee resolves this by allocating defense budget
noney for ungzadlng via the JHCs, then this also creates tensions
because it can facilitate the marqginalisation of the Directorate
for Urbanisation fromthe upqgradl na process.

In short. durina 1987-88 econom c policy maki ng cane under the
direct control of the state President and his staff. W should
exnect the National Priorities Conmttee to becone increasinglv
i mportant as the economc constraints on public expenditure
tighten.

Conmi ssion for Adm nistyation

After com ng to power, Pw Botha seized on the strategic
sianificance of the Dublic adm nistration for (a) consolidating
his own oower-base in the state, (b) realisina the objectives of
reform and (c) streanmlining private-Dubiic sector relations. To
achi eve these objectives, Botha used the CFA as an instrunent
that has, over time, developed into an extrenely powerful body
accountable directly to him The Commi ssion for Administration
Act of 1984 established the CFA as a statutory body that, inits
own nodest words, "does not have power as such, but has

consi derabl e authority" (Commi ssion for Administration, 1988b:9).
The CFA defines its task in terns that underlines its inportance:
"It is the Conmission’s task to out the Governnent’s

envi saged constitutional changes into practice. This

entails establishina an adm nistrative infrastructure

to achieve the Governnent’s goals through public

adm nistration." (Conmi ssion for Adm nistration

1988hb: 8)
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The CPA, which falls under the responsibility of the Mnister
the OS? entrusted with Administration and Privatisation, Dr. D
de Villiezs, can use three nechanisns to ensure the

i mpl enentation of its policies: it can "advise", "recomend" O
"instruct". In the case of "advice", a Mnister or his
departrmental head can respond to the proposals at their own

di sczetion. although it is unlikely that a CPA proposal with t
President’s weiqht behind it will be ignored. A "tecommendatio
however, is stronger and rmust be carried out within six nonths
unl ess the President or the CPA amends or rejects the proposa
Finally. if a Mnister or departnmental head is given an
"instruction". then he is obliqged to carry it out "inmredi ately’
(Comm ssion for Admi nistration, 1988bz9). It is not

i nconci evabl e, therefore, that this in effect gives the top
officials of the CFA create: authority than the average M ni st
over how Dolicies are inplenented.

The CPA, with its 1000 enol ovees, hlthy devel oped conputerise
managemnment techni ques and newy constructed R103 million
Pretoria Head office (Sunday. Tines, 23.3.88), is the Executive
President’s instrunent for qgivina effect to government policy
every level. The CFA exam nes every nenorandumthat goes to

cabi net for consideration and attaches its own assessment of t



oraanl sational, administrative and personnel inplications of t
proposal . This effectively gives it the power to say whether a
policy is workable or not.

The CFA has been directly involved in the organi sati on of nade
state restructurina, e.q. scrapping of the Devel opnent Boards
Provinci al Admi nistrations, establishment of |ocal government
structures, re-oraanisation of the DCDP, assessment of the :01
of the NSM5 and no |l ess than 211 other investiqgations into
problem areas in the public service durlna 1987 al one (Conmmi ss
for Adm nistration. 1988b). Furthernore, it consults with its
so-cai |l ed "Panel of Business Leaders" that conprises Mssrs.
wAH dewow RJ. 6055 C du P. Kuun and Dr. P.R Morkel
(The Drivatisation oroqranmme recieved nost of the attention
during these consultations with busi nesspeople.)

G ven the CFA' s enornous 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 Mnister in the USP is
resporsi ble for coordinating the relationship between

admini stration and privatisation.

The CPA maintains that it carries the responsibility for

bal anci nqg out national security priorities with the state’s
ability to provide basic services and stinulate the econony
(Comm ssion for Admi nistration, 1986:15). This link emerged in
the urban devel opnment sphere during 1988 when state officials
poi nted out that sone of the funds generated by privatisation
woul d be used for financing township upqgradinqg projects - a
-15-
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decision the priorities Committee woul d oresumaabl v make (see

South African Institute of Race Rel ations, 1988a and 1988b;

i nterview no. 52).

In consultation with Departnental Heads and the Panel of Business
Leaders, the CPA conpleted 28 investigations into activities that
could be Drivatised bv the end of 1987. By late 1988 it had
extended this investigation to every government departnent and by
the beqi nning of 1989 was ready with a report on how the
privatisation programe could be made fully operational

Beside its nolicv inplenentation functions, the CFA's centra
role in the privatisation programre points to the rising

i mportance of this institution in the policy-making process.

The Information Mnistry: PWs slave Cctopus

Dr. Stoffel Van Der Herwe, the current Mnister of Information
Broadcastina and the FilmlIndustry in the Ofice of the State
President. was aooointed to this newv created position in Mrch
1988. The Bureau for Infornmation, established on 17 Septenber
1985. falls under this Mnistry. Its function was candidly
defined by the Head of the Bureau, Dave Steward:

"Effective comuni cati on between a QOVernnent and those

Governed can be pronmpted only by continuous efforts at

thorouahl v i nform nqg peopl e about qovernnent policy, in

ot her words, about the way the government is running

the country and intends to resolve national issues."

(Bureau for Information, 1988:13)

The Bureau has three Chief Directorates: Planning, Liason and
Medi a Production. The Chief Directorate Planning pronotes the
"CGovernnent’'s reformpolicy" via "effective communi cation action
at national level". It ainms to coordinate all the communi cations
activities of all qovernment departments via the Bureau's
participation in the Conmuni cati ons Committees of the JHCs and
NSM5 and according to an integrated | ong-term comunications
progranmme. An enornous research departnent constantly churns out
statistics, opinion polls, evaluations, etc, to back up this
conmuni cati ons system (Bureau for Information, 1987:4-6).

The Chief Directorate Liason was desiqgned to establish a ranae of
"Grassroots" liason networks between the "people" and "the
CGovernment™ - the so-calied Joint Liason Forunms of the NSHS at
teqgional and |ocal leVel. "The directorate’s nbst inportant
duty", the Bureau points out, "is to liase with opinion-makers
and qrouos". e.q. "youth azoups", "wonen' s ozgani sations",

busi nessnen and "l eaders of the various comunities" (ibid). The
Bureau' s twel ve :eqional offices are responsible for carrying out
this task. In addition to "liasing with the grassroots” this
directorate’s news service is PU Botha's source of daily news and
i nformati on (Bureau for Information, 1987: 8i
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The chief Directorate Hedia Production produces a w de range of
publ i cati ons and comuni cati ons packages that together, according
to the Bureau, have a readership of 2,5 mllion people (Bureau
for Information, 1988: 19). In February 1988 Stoffel van der Hezwe
told parlianent that during 1987 the Bureau produced 96
publications. This included five reqularly produced nagazi nes
(e.q. South African Panorama, South African Digest), forty-six
one-of f ad hoc publications (e.q. Tuynhuys, The National state of
Emezgencv, South AfricazProfile and various Year Books), and
forty-five reqularlv produced Dublications for black township
dwel | ers (Hansard, 23 February, col.73-77; Hansard, 24.5.88, col
1554- 1555). The township publications are’ seen as Dart of the
"W nni ng- hearts-andwr nds" camai gn that was |aunched after the
Emer gency was declared in 1986.

The enornmous 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
el ects a party that then becones the governnent, "that party now
has the right to use the machinery of state to inplenent its
policies." "I readily admt", he continued, "that the Bureau

pr ooagat es Government oollcv. ... Propaganda i s nothing but
conmuni cati on ai nmed at influencing the opinions of a target

audi ence." (Bureau for Infornmation, 1988: 15-16)



National Inteliiaence Service

Virtuallv nothing is known about the NI'S other than the

i mportance of its head. Dr. Neil Barnard. Barnard was appoi nted
head of the NIS in 1979 (when it was tenporarily called the
Departnment of National Service - DONS) at the young ace of 30.
Since then his influence has grown considerably to the point
where he is now a confidante of the state President. He was
recruited fromthe University of the OFS by OPS NP heavywei ght
Kobi e Coetzee, the then Deputv M nister of Defense and Nationa
Security and a key man involved in the re-ozgani sation of the
intelliqgence service.

Judqgi nq by the size of the new building being constructed for the
NISin Pretoria at a cost of RG8 million (SundaJLIimi, 23. 3. 88),
the N15 has a large staff. The usually reliable Afxiga
anjigentiai newsletter estimated there are 5000 NI S enpl oyees.
Rel i abl e sources say that nuch of N15 work involves the

gat hering, soztlng and eval uation of infornmation obtained from
the nmedia, the security forces, the public and diplomatic service
and thousands of informants |ocated in all sectors of society.

Al though Neil Barnard is reputed to be a confirnmed "hawk" and
supporter of the "countez-revolutionary warfare" position
advocated bv Mlitary Inteliigence, there are a nunber of
second-1evel NS officials who share the nore flexi ble opinions
of senior officials in the DCDP and Foreign Affairs. sonme of

them for exanoie, opposed the decision to ban the 17
extra-oarlianentarv organisations in February 1988.

-17-



NI'S has shown up at unlikeiv places. An NI s-linked person put

out feelers to the ANCin 1987 and it was NI S officials who
surrounded Govan kueki on the dav of his release. Barnard -
alonqg with SAD? chief General Geldenhuvs, Hilitarv Intelliqgence
head Maj or-Genezal Van Tonder and ex-securitv police boss Genera
Johann Coetzee - was Dart of the deleaation |led by Foreiqgn
Affairs Director-Generai Neil van Heerden durina the early staaes
of the Anqol a- Nami bi a oeace tal ks 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, intelligence and

i nformati on carrv enornous wei ght anongst the peool e who nake
deci sions. Bv-oassing the NIS on najor policy issues is,
according to sone sources, extrenmely difficult.

Nati onal Coordi nating Comrittee and the National Joint

Hanagenment Centre

The role of the 05? as coordi nator of the dual welfare and
security conponents of the state was, until the activation of the
1986 State of Enerqgencv, reflected in the functions of the

Nati onal Coordi nating Comrittee (NCC). This committee handl ed the
i nformati on. 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 Mnister of Transport and the third nost senior Cape
National i st after Heunis and Botha. The deoutv chairnman was the
then Denutv M nister of Defence, Adriaan WVl ok

VWhen the NSMS was fullv activated in m d-1986 with the

decl arati on of the Enezgencv, the NCC was di shanded and repl aced
by the National Joint Hanaaenent Centre (NJMC). The NJHC is
charced with the direct task of managi nqg the Enerdency on a daily
basi s and has direct and i rmedi ate access to the State President.
It is chaired by the Deputy Mnister of Law and Order, Leon
Vessels. Its Head Quarters are located in Tuynhuis, the State
President’s residence (AIC, 1986). |

This location of the nost inportant coordinatlng function firmy
at the heart of the NSHS effectively neans that the OS? is now
nore firmy rooted in this institutionalised systemof crisis
management than ever before. This is why it is possible to talk
about the dom nance of the security establishment in the policy
fornul ati on and deci si on-nmaki ng nrocesses. As from m d- 1986
onwards. the OSP and the NSHS becane mutual |y reinforcing organs
of executive Dower. This does not nean, however, that the OS? has
been swal l owed by the NSHS. In the minds of the those that run
the 05?, the NSHS has enmerged as the nost effective means O
aoverni ng under a permanent State of Energency.

PWs Stvle
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Personality and style are inportant - use Star review and Gel a
Kot ze and Pottinger ’

The National Securitv Hanagement System

The period since the declaration of the state of energency in
June 1986 has seen the return of "total strateqv", but this ti
in anewformas a "total counter-revol utionaty strategy" (V10
1988). The National Security Hanaaement System (NSMS) is the
structure of unified command whi ch has been activated to

co-otdl nate the inplementation of this new strateqy. Al ough se
uo silentlv in the wines riaht at the outset of the post-1978
peri od 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 coll apsed
proved unable to govern 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
keening the seats warm" (Interview, August 1986)

The "total strateqv" reforms had unintended consequences t hat
triqggezed unprecedented waves of mass resistance to apartheid
(see Swillina and Phillips, 1988; and Botai ne. 1988b). After a
initial Derlod of extended reformwhen the DCDP still held the
advantage within the state. the USP shifted its around and tur
to the tactics and strateqgies of the securitv establishnent. T



result was the full-scale activatinn of the NSM5 - in the word
of one exesecurity policenman, "when the noment cane, all we
needed to do was to hit the switch" (quoted in Newsweek, June

1988).
"Hitting the switch" nmeant turnina the NSHS shell into an
effective cri Sis manaaenent nmachine. As will be shown bel ow, t

Dreml986 organi sation of the NSHS was, in the words of a relia
Dr Ongovernnent intelliaence source. "found to be | acking as far
as prone: conmunication and control channels were concerned,
apart fromthe fact that it was designed to: a totally differe
function and was not qeared for the dav-to-dav running of the
Enmeraencv" (AIC. 1986:13). The new strategi c depl oynment of the
NSHS "structured as a separate arm of Covernnent" (AIC, 1986:1J
i nvol ved:

(a) the establishnent of a new structure of centralised comuand
under the direct purview of the USP, |.e. the NJHC (Al C, 1986);
-19-



(b) the depl oynment of new security personnel in key oosltlons 1n
the system (Aftl ca_Confldentlal, 10.11.1986, 8.7.1987, 10.6.1987,
17.6.1988L

(c) a vast Increase in the nunbers of Deoole drawn Into the
system at Jnc, sub-JHC and m ni-JHC | evel (Boral ne, 1988a;
Seeders. 1988; Ehilllos and Swilllng, 1988; SwWlllng and
Phillips, 1988);

; and

(d) the inposition of a new theory of state action, 1.e.
"counter-revolutlonary warfare" in order to

"W n-hearts-andem nds" ("WHAH') (see Departnent of Mlitary
Intelliaence, 1987; SwillIng and Phillips, 1988; Africa
Confidential, 17.6.1988; Bavnham 1985).

The "counter-revolutl onarv warfare" oosltlon replaced the
"counter-insuraency" ("CO N') perspective that former security
Dol i ce chief General Johan Coetzee Drooounded 1n the early 19803.
In an address to the Institute of Strateqlc Studies In 1981

Coet zee isolated five key elenments of "counter-I|nsurgency"

(Coet zee. 1981). These were:

8 "a dynami c oollcv of chance" to "make the RSA a dl fflcul't
taraet to Din down for assault”;

8 "a clear political objective ... to ensure a free, independent
and united country".
' "brooaganda ... directed at the counterinsurgents, the

popul ati on and the insurgent”;

9 the avoi dance of conflict and defuslng of "explosive
situations"; and

8 "an effective Information orqanl zatlon and spy network".
"Counter-1| nsutqgency", he said, "15 based on the cornerstone of
information o: Intelllgence." Yet by md-1986 it seened to many
In the security establishment and el sewhere in qovernment that
the "dynam c policy of change" enbodied 1n the reform st policies
pursued In the 1978 to 1986 period had failed to defuse
conflict. Declmatlon of the spy network through attacks on

i nforners, noreover. had undone the very cornerstone of "counter-
i nsurgencv"'. To Increaslnglv assertive security hardliners. the
denocrati c onenl nq which reform previously provided had to be

cl osed and "counter-Ilnsurgencv’, with Its bias toward politica
sol utions based on Good Intelllgence, had to be leolaced with a
far nore thorough-qcl ng and coordi nated Drogramme drawn from
commar at |l ve studi es of revol utionary conflict.
"Count er-1| nsurgencv' was seen to have no answer to the
unprecedented scale of the 1984 to 1986 uprising, or to the
powerful |ocal and international pressures for fundanenta
change. By mld- 1986, the hardl | ners’ advocacy of an alternative
strateqv deslaned to snash opposition and rebuild support bases
for the state enabled themto force the scuttllng of the EPG

M ssion In Hav_1986 and the declaration of a permanent nationa
state of Energencv.
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Unl i ke "counter-I|nsuraencv", which concentrated on Intelllgence
aat hetlng while leaving politics to the clvillans, "counter-
;evolutlonary war" involved the security establlshnent 1n
counterlng the revolutionary strateqy at every polnt.
(Departnent of Mlitary Intelllqgence. 1987) It releqgated the
politics of reformto a matter of at best secondazv | mportance,
to be dealt with at some Dolnt 1n the future. The i medi ate task
was to secure the securitv of the state; or as 3 DH bookl et put
It: "To defeat the revolutionaries and ... reqgaln the
Initiative." (Department of Mlitary Intelllgence, 1987:7)

The new "counter-revol utl onary" strateqlsts - the so-called
"secuzocrats" - proceeded fromthree basic points of departure
(see VIok quoted In The stat, 19.8.1988; VIok, 1988;
Afrlca-Internatlonal Comunicatlons, 1986; A Il onmee, 1986):

9 law and order must be restored before refornms can be

i ntroduced;

' socl o-econom ¢ devel opnent (or "social refornm (Botha, 1988bl)
must precede political reform (see Botha, 1988a);

t constitutional devel opnent nust bealn at |ocal |evel and
oroceed upwards.

Firstly, "re-establlshing | aw and order" involved the declaration



of what has effectivelv becone a pernanent State of Emergency and
the detention of around 30 000 people, the bannlng of 34

organl satl ons, w desoread vlgllantlsmand the sllenclnqg of

| eaders and al ternative newspapers.

Secondly, a | arqge-scal e socl o-econom ¢ ungradl ng proqgranme has
been | aunched 1n the nost troubl esone bl ack townshi ps.

Thl zt v- Eour of the nost volatile townshi ps have been earmarked
for special attention (Schuster, 1988). About 1800 urban renewa
projects are currently in proaress (SABC Corment, 17.6.1988) in
approxi mately 200 townshi ps countryw de (Schuster, 1988). No
preci se total expendlture flqures for the upgradi ng progranme
have been gl ven by the authorities. The sources of funding of
both Infrastructural services and housing |Include the Devel opment
Bank, Regional Services Councils, Department of Constitutiona
Devel opnent and Pl annl nq, Provincial Admnistratlons. South
African Devel opment Trust, South African Housing Trust, Urban
Foundati on, private sector conpani es, Departnent of Finance,

| ocal authorities and the South African Defense Force. The
Deout v- Cover ner of the Reserve Bank, Jan Lonbard, estimated In
1988 that R4,5 billion oer annumis needed until the year 2000 to
finance a | arae-scale "settlenent Drogramre” for blacks. This, he

arqued, was R3,3 billion nore than the R1,2 billion currently
invested in thls area by the public and private sectors (Lonbard.
1988) .
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The 1001c of the Strateav inplied that it was only once security
actions had run their course, Gievances had been addressed and
muni cl nal Government restored, that political reformwould acain
beconme an issue on the aaenda (Republic of South Africa, 1988;
Bot ha. 19883; various quotes bv security officials in Swliina
and Phillips, 1988: Schneider, 1987).

The "counter-revol utionists" araued that to be successful the
securitv-uoarade strateav had to fall under centralized comrand
and be tiahtiv coordinated. Their chosen instrument was the
NSHS. The nobst decisive institutional expression of their new
ascendancv in the state was the dissolution of the Nationa
Coordi natl na Conmittee and the transfer of its functions to the
Nati onal Joi nt Hanaaenent Centre (NJMC) in the heart of the
NSHS. For the first time the security establishnent was
entrusted with the coordination of both security and welfare
deci si on maki nq functi ons.

Throuah the NSHS and under the direct Guidance of the 05?, the
NJHC coordi nates state action at all |evels. The NJHC has a
“Nat i onal e Staat kundi ae, Ekonom ese end Haat skapli ke Komittee"
("SEHKCH') to coordinate welfare policy and a "Gesanentlike
Sekuritelts Kormmittee" 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 together the nost inportant of the cabinet mninisters and
the countrv’'s securitv chiefs. Its reaular nenbers are the state
oresident (the chairman); the mnister of defence; the ministers
and directors-aeneral of the departnents of |aw and order
foreian affairs. finance. constitutional devel opnent and
justice: and a few politically inportant cabinet mnisters such
as FWDe Kierk.

The securitv officials on the SSC are the chief of the SADF
(Ceneral Janni e CGel denhuys) and the chiefs of the army

(Lt - General Kat Liebenbera), navv (Vice-Admiral dyn

Svnder conbe), airforce (Lt-Ceneral Jan van Loqgerenberq) and
nedi cal services (Lt-General Daniel Knobel): the directors of the
National Intelliaence Service and of military intelligence (Nei
Barnard and Lt-General CJ van Tonder); the conmm ssioner of
police, Mjor-CGeneral Hennie de Wtt and the chief of the
securitv police, Hajor-GCGeneral Johann van der Herwe; the director
of security l|egislation, Andre Bosch, and the director-general of
the state president’s office. Dz Jannie Roux (Afrigg
anjjdential, 8.7.87). of the 23 pernmanent nenbers of the SSC
other than the state president, twelve are security nen. The SSC
is also able to co-oot onto itself for the purpose of specific
di scussi ons any other cabinet mnister, senior civil servant or
even industrialists such as the chairman of Arnscor. It neets
fortniahtly, on a Monday nl ght, the night before cabinet, which
neets on a Tuesday. It assesses. froma security perspective,

all executlve decisions of state and decides on matters as
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fundanental as the Anqol a- Nam bi a neace settl enment and the
"invasi on" of Boohuthatswana - a "foreign country" - to rescue
its president froma coup bid.

The ssc 15 backed up by the four |eas of the NSHS. The work
Conmittee, which provides exoert backup to the SSC, consists of
the heads of Governnment departments represented on the SSC and
the heads of the other three cabinet commttees (the conmttees
for social, econom c and constitutional affairs, now subsumed
under the wel fare secretariate). Suonort to the Wrk Conmittee
and the SSC is glven bv the secretariate of the SSC. The
personnel of the secretariat are drawn fromthe foliow ng
deoartrments: SADF - 70% Ms - 20% and Foreign Affairs -10%
(Shel don, 1986:5 and 17: Africa Confidential, 8.7.1987; G undv
1983:15). It is reoonsible for inteliiqgence interpretation
strateal ¢ comruni cation ("the war of words") (Van Deventer,
1983:8), strateav formulation and adm nistration of the securib
manaaenment svstem Co-ordination of ol annina and inplenmentatio
of nolicv occurs in thirteen inter-deoartnental commttees.
These cover virtuallv everv field of social activity in the
state, illustratina the all enconpassing interpretation securit
strateai sts have given to the SSC s defined role of advising th



Governnment on the fornulation and inol enentation "of

nati onal oollcv and strateqv in relation to the security of the
Republic." (State Security Council Actnof L912) The thirteen
conmittees cover: manpower. security services, civil defence,
transport, security , national suoolies and resources, qovernne
fundi na, the national econony, teleconmunications and power
suooly, science and technol oav, comunity services, culture and
political affairs. (Selfe, 1987:155) Taken together, their

brief is virtually without limts. As the definition of secur
has broadened to include the managenment of nobst conceivabl e
nrobl ens and Drocesses, so the official desiqgnation of the syste
itself is beainnlng to chanue to sinbiv the National Hanagenent
svstem (Ebersohn. 1988:19; Republic of South Africa, 1988:58).
This reflects the fact that the NSM5 is no | onaer reaarded as
simoiv a tenoorarv neasure. but that this "structure could becom
a oerndnent feature of Governnent" (AIC, 1986:13).

The real |ifeblood of the NSM5 is its fourth ieq the network of
over 500 national, reaional, district and |ocal Joint Hanagement
Centren (JHCs). The NJHC coordinates the activities of both the
wel fare and securitv secretariates above it, while attenpting to
ensure the snooth Eunctioning of the hundreds of conmttees belo
it. The latter include:

" elevrn JHCs which divide the country into nanagenent reqions
corresuondi ng to SADF area commands and, routhy, to the nine
econom ¢ devel opnment reai ons;

t sixty odd sub-JHCs, with sone having borders that cotrespon

to the Reqgional Services Councils; and

' at the local |evel sonewhere between 250 and 500 mini-JHCs and
Local Managenent Centres which co-ordinate state action in al nos
every settled community in the country.



These co-ordinatino structures bring togethe: military, police
and civilian officials. usually under the chairmanship of the
ranking mlitary 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.
Al'though there are frequently local variations in their precise
makeup nost, whether they are the NJMC, reqgional JMCs 0: |oca

m ni - JHCs, have four functional conmittees and a coordi nating
executive with representatives of each on it. These four
conmttees are the intelligence conmmttee, the security
commttee, the welfare conmittee and the communications
conmittee. In many ways, the functions of these comittees
mrror the concentration of power at the highesi level in the
OPM which centralizes a simlar set of functions: coordination
(through the NPC and power of the presidency), intelliqgence
(through the NI'S), securitv (through its dom nation of the SSC)
wel fare (through the orivatization oorttolio and welfare
secretariate) and communi cati ons (through the nmedia and

br oadcastinqg oortfolio).

The intelliaence conmittee qathers and interprets the
intelligence on which co-ordinated state activities are based.
Staffed by representatives of mlitarv intelligence, the security
police and the National Inteillqgence Service, it seeks to pronote
unity of effort between these traditionally conpeting
intelliaence agenciest The security comittee, the repressive
armof the NSHS, acts on the intelliqgence provided by the
intelligence conmttee. Staffed by a conbination of riot police
officers. mlitary officers. security branch oftisers and

of ficers of the municipal police, of the kitskonstabels, and OE
commando and civil defence units, it coordinates the

i mpl enentati on of security strategies laid dowmn by the SSC

The wel fare conmittee, on the other hand, takes responsibility
for co-ordinating the functions of the civilian adm nistration
Thouah at the national |evel this includes the coordination of,
for exanple, constitutional and | abour issues, it nost |evels
wel fare inmpiies a particular concern with |ocal upqrade
progtames. Its menbership consists of officials of the various
non-securitv state departments, eq roads. education, welfare,
heal th, constitutional devel ooment, transport services, the
Provi nces’ conmunitv services offices. Mre than anything el se
the welfare committee tries to prioritize devel opnent projects,
cut red tape, unblock bottlenecks and Ceneral ly ensure that
things get done. ’

The functions of the securitv commttee and the welfare
conmittee - the two essential arms of the system - encapsul ate

the overall intentions of state security strategists. These are.
to use the words of Law and Order M nister Adriaan Vlok, to "take
out", "elimnate" or "annihilate" activists on the one hand,

while on the other "addressing grievances." (Schneider, 1987)
-24-

The overall national security nmanagement strateoy, inolenented in
Hanel odi and el sewhere: is sold to the public via the fourth of
the JHC s committees, the comunication commttee (Konkon). The
KonKoms are run bv the Bureau for Information, though SADF
conmuni cati ons operations (conoos) personnel and public relations
Det sonnel from ot her Government departments do play sone role.
There is sonetimes a clear overlap of personnel between SAD? and
Bureau officials. The Bureau’s national head of planning and
research, for exanole. is a senior mlitary intelligence officer
Haj or- General PJ Groenewal d (Africa. Canld&nCi al, 8.7.1987).
Konkom attenpts to do three things. Firstly, through the co-

ordi nation of lectures. television oroqranmes, panphlets,
newspaper articles and the publication of |ocal newspapers it
ains to explain and justify action taken agai nst activists and
opposi tion organi zati ons. Secondly, Konkom ainms to ensure the
maxi mum publicity for welfare type projects and qgover nnent
suoporting "counter-orqgani zati ons". Werever possible credit for
JHC co-ordi nated programmes will be taken by "civil bodi es" such
as Bl ack Local Authorities. At the same tinme the sincerity of
state reforns is widely publicised both inside and outside the
country. The third apparent function of the Konkons is the



co-ordi nation of disinfornmation via a variety of nedia forms,
panphl ets and townshio G affiti (see oroceedings of End
Conscription Conmttee vs Mnister of Defence, case nunber

88/ 2870 CPD; Africa Confidential. 8.7.1988; Barber, 1986;

Si votul a, 1989: 70-94).

The JHC svsteminterfaces with the public informally through
talks and |l ectures on the nature of the counter-revol utionary war
oi ven bv JHC officials. The head of the strateqi c comruni cation
branch of the SSC secretariate once clainmed to have given "about
a thousand |l ectures" on the systemin a six vear period (Wrsnip
1988:98). A nore formal relationshio between the public. the
busi ness community and the security systemis being forned

t hrouah a network of Joint Liaison Forums, Joint Liaison

Conmi ttees and Def ence Manpower Liaison Commttees (Denal cons).
These allow the security establishnment to market their strategies
to influential menbers of the public and to broaden their
informal source: of information.

The secretariate of the SSCis the only part of the NSHS which
enploys full tine staff. This in fact is one of the major
strenqths of the system At all other levels it relies
exclusively on officials co-ooted fromthe various state
deoartnents thensel ves. This nmeans that decisions and
recomrendati ons of the NSHS at all levels are the decisions and
reconmmendati ons of senior officials of these departnents, rather
than being oolicv inposed fromthe 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 single qovernnment departnent to iqnore plans



formulated in the JHCS. In a 1986 interview the head of the
strateqi c comruni cati on branch of the ssc secretariate expl ai ned

why:

"Sav for instance sonebodv will Dick up there is a
necessitv for a new school in a certain area, or to
bui |l d another classroom The JHC will bring it to the
attention of the resoonsible official of that education
departrment... 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 cl assroom m ght be nunber 20 or

30 or 40 on the list. But they are not necessarily

aware, not being an intelliaence departnent, of the

urgencv... They can decide we are qoina to build it in

five years tine... this JHC who initiated the whol e

thina can send it up to us and we can liaise with the
departnent, convincing them of the necessity to build

the school now and not next year

if we cannot do it the natter will do hlgher to a

wor ki ng comittee where the director-aeneral of that

departrment will be and they will convince himthere..

or they can do right uo to the hiahest body, to the

cabinet. 50 we in the systemcan assist fromthe

reqionai level to the top to persuade themfroma

security Doint of viewthat this is necessary. And

this is exactly what is haopenina.” (quoted in HorsniD

1988: 105- 6)

The Departnent of Constitutional Devel opnent _and Pl anni ng: Erom
Ref orm Fl aashio to |solated Wegk

Since its inception, the DCDP has been the undisputed flaqgshlp of
reform it has come to be closely identified with its Mnister
and | eader of the Cape NP, Chris Heunis. Heunis presided over its
establ i shnent and worked cl osely with PH Botha durlng the

pi oneerl nqg days of the early 19805 and the high reform period of
1982-85. Since early 1986, however, it has lost its pre-em nent
position of influence within the executive. By 1988 the fortunes
of the DCDP had reached their |owest ebb

The orlains of the DCDP lie in the rationalisation programe
initiated by PWBotha in 1979. Coete identifies four phases in
the devel opnent of the DCDP : 1980-82; 1982-85; 1985-86; and
1986- 88. Each phase corresoonded to a distinct role, |evel of

i nfl uence and orqgani sational structure of the DCDP
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Phase 1: 198Q 12

The five "plannlng branches" for econom c, physical, soci al
constitutional and scientific olanning that were established in
the OPMin 1980, laid the basis for what becane the DCDP in 198
with the full weight of the OPH behind them these planning
branches were able to i nprove unoredented | evel s of

i nter-deoartmental co-ooeratlon for the purposes of coordinated
policy fornmulation (C oete. 1988222) during the 1979-82 peri od.
Responsi bility for the coordi nati on and Eunctioni na of the

"ol anni ng branches" fell under PU Botha's reform henchman, Chris
Heunis - the Mnister of Internal Affairs at that staae. The
technocrats in the "ol anni na branches" said they used their
position in the OPMto Get thinus done, but reported in fact to
Heunis (interview no. 12).

It was durino this chase that crucial nacro-ol anni ng frameworks
were either develooed in outline or fully conpleted by the

"ol anni na branches", e.q. the Econom c Devel opnent Plan for the
RSA (1978-1987); the Industrial Devel opment Proaranmre; the
constitutional foundations for what |ater becane the new 1983
constitution and cuidelines for the Constellation of Southern
African States. "During this oeriod", Coete arques, "the Ofice
of the PMwas thus a small but w de-ranal na ol anni nq organi satio
wi t hout executive Bowers that included all facets of qovernnent
policy" (C oete, 1988:23).

Phase 2: 1932-85

The Deoartment of Constitutional Devel opnent and Pl anni ng was
created in Auqust 1982 under M nister Heunis. The "planning
branches" were transferred fromthe OPH to the new departnent an



were re-named Chief Directorates. At the sanme tine, a new Chief
Directorate for Constitutional Devel opment was created which was
ai ven extensive executlVe functions. This Directorate replaced
the NP and the cabinet as the primary initiator of political

ref orm Dol | CY.

During this phase. the enphasis was on coordinated macro-D anni na
of reformon all levels of society. i.e. econonic, physical,
social and scientific. Constitutional reformpolicy proceeded
fromthe assumtlon that it could not be inoblemented in

i sol ation, but "must be seen to take place on all |evels"

(C oete, 1988224). Sone of the Elrst mmjor ol anning projects
undertaken by the DCDP durina this earlv phase included: the
establishment of the State President’s National Priorities
Conmittee; the Reaional Econom c Devel oprment Proarame; the

Nati onal Physical Devel opment Proaranme: the Conmunity

Devel onnment Pl an; the National Popul ation Devel opnent Proqranme;
an Urbani sation strateay and a Scientific and Devel opnent
Proaranme for South Africa.

-27-



These Initlatives were counled to the DCDOP's |leadlng role In al
the other major reformlnitiatives of the time, |.e. the

i mpl enention of the 1983 Constltution; restructuring of

Government functions on all |evels under the quidance of the

Comm ssion for Administration; the establishment of the new
parliament, Mnisters Councils and Owm Affairs Adm nistrations;
the oiannlnu of provincial restructurina and the formul ation of a
new Bill on Provinvial Admnistration; the re-organl sation of

| ocal CGovernment for the Durposes of the investhatlons by the
Counci|l for the Coordination of Local CGovernment Affairs; the

formul ation and i npl enentation of the Bill on Voting Rights for
Local CGovernnent Bodies of 1984 and the Reqi onal Services Counci
Bill of 1985; formulatlon of government policy with regard to

"power sharina" with bl ack people (Includlng the ol anning of what
this would nean for political structures and processes,
cltlzneshio) and so on); involvenment in the secretariat for the
Speci al Cabinet Committee on the constitutional oosition of black
peopl e; oarticioation in the nultielateral svstemwth the

Nat xonal States: investigation into the Prohibition of Politica
Interference Act.

Phase 3: 1985-86

In late 1984, responsibilitv for orouo areas |eqislation and
reaul atl ons was transferred fromthe then Departnent of
Conmruni cati ons and Public Wrks to the DCDP. Follcw ng the 1985
cabi net reshuffle, from1l Sentenber 1985 resoonslibllltv for al
aspects of the black communities outside the "sel f-qovernlng
states” was transferred fromthe Departnent of Caeooeratlon and
Devel opnent and vari ous other departnents to the DCDP - this

bel na the death knell of the Infanmous all-oowerful Verwoerdian
"Native Affairs" enpire

It 15 arquahle that by the end of 1985, the decision-maki ng power
and Influence on reformpolicy of the DCDP and Its M nister had
reached its zenith. The transfer of authority over all black
affairs to thls departnent was the institutional expression of a
sl ani ficant change in reformnolicv between Decenber 1984 to |ate
1985 - a shift that extended the reformpolicies well beyond the
paraneters of the origlnal "total strateqv"' framework (see
swilllng and Phillips. 1988). There were. In fact, five critica
nonents that resulted in the extension O this framework: in
Novenber 1984, M nister Heunls announced that Bl ack Loca
Authorities were to be included into the proposed Reql ona
Services Councils. In Hav 1985 Stoffel Van Der Herwe published
his National Partv pamphlet entitled "... and what about the

Bl acks?" whi ch arqued that honel ands were a failure. |In Septenber
1985 PH Bct ha announced that citizenship would be restored to al
africans residing oermanentlv in "South Africa". In |late 1985 PH
Bot ha conceded that the trl-canmeral parliament was not the fina
solution, nmerely a step In a process. And finally. In Septenber
1985 the Presidents Councl!| oublished its report on urbanisatlon
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whi ch cul minated in the Decenber 1985 statement by Heunls that

bl acks woul d be gl ven freehold property rights and in the 1986
Abolition of Influx Control Act.

Al'l these oollcv shifts _ which eventually were publicly
expressed at the 1985 HP conqgresses and the 1986 special Federa
Conaress - were initiated, fornul ated and oackaged by planners in
the DCDP (interview nos. 7, S3 and 12; also see Cl oete, 1988;
Cobbett, et. ai., 1988: Mrris and Padayachee, 1988; Swilllng and
Phillips, 1988). They were shifts that culnnated in specific
Changes on July 1 1986:

t influx control was scrapped,;

8 the whlite provincial councils were

scrapped and multi-racia

executtve committees |ntroduced;

"all conmunity councils becane

fully-fledged bl ack | oca

authorities under the direct

resoonsl billty of the DCDP and

not under the Adm nistration

Boar ds:

8 Admi nistration Boards were scraooed



and their functions transferred to

the new provincial adm nstrations;

" and the rlaht to award permts in

terns of the Group Areas Act

to blacks was transferred fromthe

DCDP to the orovincial

admi ni strations.

During the followina two vears. Reqi onal Services Council (RSC)

| eql sl atl on was passed and anended and 16 RSCs established, 13 of
themin the Transvaal .

In early 1986, Chris Heunis nmust have | ooked back on the 19805
and reflected with satisfaction on how hlgh hls star had risen
during the reformera. Talk of himas the "crown prince" seal ed
what was apparently a water-tight position. However, the storm

cl ouds were qgatherlng and by July he had fallen fromfavour.
Before dealing with this, It is essential to discuss Heunis’
relationship with PWBotha 1n greater detail because here lies an
i mportant secret as to how decisions on reformissues were made
durl ng the 19803.

As pointed out earlier. it was Heunis. Schlebusch and PW Bot ha
who wor ked out the reform conponent of the overall "total
strateav" framework that the securitv planners had establ|shed as
the frame of reference for all state strateqic planning.

Heuni s depended heavily on the technocrats 1n the "pl annl ng
branches" before 1982 and then the Chief Directorates In his DCDP
after 1982 for well researched. technically sound Dol CY
proposals (Cloet. 1988). This aave them enornous power. Schrilre
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identifies two reasons for the influence and Dower of senior
officials: firstly, officials have a "nonooolv of exoertise" over
policy issues. Mnisters, who are "political aeneraiists", are
forced to depend on officials for defining Droblens and

Eot mul ati na solutions. Secondly, officials are involved in the
il eemrentation of bolicv and therefore can identify orobl em areas
before these cone to the attention of the Mnisters (Schrire,
1986: 146-7). One vivid exanoie of the influence of officials in
the DCDP is how they chanced the | ancuaqe of reform As the
witers of the Mnister’s soeeches, officials can subtly adjust
and over tinme chanoe key terns. For exanple, the neanino of
constitutional reformwas consciously chanced fromthe early
19805 ohrase of "joint resoonsibiiitv Eor aenerai affairs" to
"joint decision-maki no over General affairs" during the 1983-84
Deriod and then to "oower-shazina" in the 1985-86 oeri od.

After formulating and refinina policy positions in discussions
with his officials, Heunis would then take the natter straight to
pw Bot ha (interview nos. 7 and 12). The only way 3 G ven policy
could be accepted and i nplemented was if Heunis caucussed
privately with pw Bot ha before sayino or doing anything else. If
PW Bot ha was convi nced, they woul d work out how best to take the
matter further. Their first step would be to aet it through the
rel evant cabinet committee and then through cabinet and the SSC.
It was tacitly accepted in these foruns that if Heunis had
reached the staqe of being able to present Droposals to the

cabi net (or SSC), he must have already obtained the President’s
backing. This was a strona incentive not to oppose them

Once the cabinet, cabinet conmttees and SSC had accepted the
Drooosal, it would be referred downwards to the NP caucus study
arouos and then to the relevant standino Conmittee for aoorova
(interviewnos. 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 nore conpl ex
because it would nmean oiloting the proposal through the NP
congresses - a process that could only be achieved by carefully
mani oul ati na the various ooi nion-formna centres in the politica
establishnent. e.a. the press. university think-tanks, security
circles and business. According to one NP MP who did not waht to
be naned:

“"Informal |ines and pressure points are the nost

i mportant durina the early stages when you're trying to

act a policy issue onto the aaenda. But once you nenace

to influence thinking at the top, then the

deci si onemaki nq aoes downwards through the forma

channel s. The caucus and the study qroups are where you

listen to what has been decided at the top. The crucia

i ssue is how you reach the Mnister and how you GCet

ot her pressures and other oeoole to reach him The

oroundwor k, the culture, nust be ozeoared beforehand
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VWen finally the issue

this common cul ture nust already

be there. Only then will the decision go your way."

ot herwi se you achi eve not hi ng.

is raised in caucus.

the personal relationship between Heunis and

the thread on which the DCDP hung the whol e

reform st project. As longq as the OS? was conitted to reform
this Eraoile relationship acted as the conduit to: reform st

Dol i cy- maki na between the DCDP and PW Bot ha. One well placed
source described this when he said: "The infornmal exercise of
power is the lifeblood of the system"™ Once this broke down in
the face of mass bl ack resistance to apartheid and the efforts
to retormit fromabove, Heunis's oriviledoed access to the
oolitlcal systemeffectively broke down and so did the reform
ool icv process.

The point is that

the President was

Phase 4: 1986-88

fundanental factors that do towards explainin

he rel ati onshi p between Heunis and PW



chal | enges from be

There were three

the eventual ruuture int

Botha. Firstly, by 1986 mass-based oooul ax

were makino it inpossible for reformpolicies to be inolenmente
(see Swillina and Phillips, 1988; Swillina, 19883; Mrris and
Padavachee, 1988; Bham 1989). This failure was interpreted by
Botha as a sian that contrary to his early prom ses, Heunis he
failed to persuade blacks to supocrt reform Instead of Heunis
prom ses that nore reform woul d dowse the flanmes of resistance
the "counter-revol utionarv" strateqi es propagated by the secur
establ i shment becane increasingly nore appealing to PWBotha a
unrest in the black conmunities nounted.

Secondly. in April 1986, fundanental differences of opinion
bet ween PW Bot ha and too officials in the DCDP ooened up on th
i ssue of "city states". After Pwrevived 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
i nciuding africans into "higher levels of decision-nmaking" via
the neqotiation process.

Thirdlv, by the end of 1985 it was clear that Allan Hendrickse
was not ooing to olav parlianmentary politics in the way that
Bot ha i ntended. To build a nodi cum of |eoitinacv, Hendrickse
actino in a way that, in Botha's eves. nade hima mjor spanne
in the works. 9w Botha bl aned Heunis for this challenge to his
policies and authority. As one well placed source put it: "Heu
was the father of the tri-cameral parliament and during the ea
reform period he oromised PH that if Hendrickse and Raj bansl c
in they could be controlled. This proved to be a mi stake. Thes
guvs cane in and after an initial period of playing the gane t
started to become i ndependent operators. This made it inpossib
for PH and the cabinet to have their way in cabinet or in the
standina commttees." (interview no. 7).
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The nost dramatic indication of Heunis' exclusion fromthe policy
process cane when EPG M ssion was scuttled in Hav 1986 after the
SADF mounted its three-oronged bonb attack on the capital s of
three front-line states. Heunis claimed that he first heard about
the bonbi ngs on a news broadcast the norning he and ot her senior
cabinet ministers were supposed to neet the 396 emissaries to

di scuss far-reaching neqotiation proposals (Boraine, 1988a).
From early 1986 onwards, Heunis no |onger had the access to PW
Bot ha that he previously enjoyed. As one source out it: "He
presented reformpolicies to the cabinet cold with no know nqg
what woul d happen. obvi ously he not opposition and that was when
the DCDP started slipping."

The fall of Heunis resulted in the restructuring of the DCDP
under the suoervision of the Conm ssion for Administration. It
started with the transfer of (a) social D anning functions to
the Departnment of National Health and Popul ati on Devel opnent; (b)
scientific olannina to National Education; and (c) the Centra
Economi ¢ Advi sorv Service (oreviously the economic "planning
branch") and Statistical Services to the OSP. From 1 Novenber
1986, the DCDP was divided into two basic conponents; (a) al
socl o- econom ¢ ol anni na was out under the Departnent for

Devel opnent Pl anninu, and (b) all constitutional planning

functi ons were bxouuht together under Constitutional Devel opnent
Servi ces.

The wel fare secretariat under the auspices of the OSP took over
responsibility for the coordination of welfare policy. The NIMC
in turn, becane the real nerve-centre of macro-coordinatlon of
all welfare and security Doiicles.

The ex-Chief Director of Constitutional Planning. Fanie C oete,
criticised this disnmenbering of the DCDP when he said "itl he
concept of inteqrated nlanning w thin one departmnment was
unfortunately dropped" and went on to point out that it is a fact
that "inter-departnental planning is not as effective as

i ntra-deoartnental nlanning" (Cl oete, 1988:27-8). The point,
however, was not sinply a nistaken aDDroach to D annlng. The rea
i ssue was how deci si on- naki nq power was bei ng ze:tructured,
centralised and rooted nore firmv in the NJHC and NSMS

The transfer of macro-oolicv coordination fromthe DCDP to the
wel fare secretariat and NJHC was foll owed by attenpts by the OSP
to intervene nore directly in the affairs of the Departnent via
kev appointnments to the Deoutv M nistership. In June 1987 Bot ha
aoooi nted Stoffel Van Der Herwe as Deoutv M nister of
Constitutional Devel opment and Planning with the explicit mandate
to initiate constitutional neqotiations with black |eaders.
Presumably this meant that the chief Director oi Constitutiona
Devel opnent Supoort, Joq Van Tender, and the Director, Kobus
Jordaan, were instructed to report to Van Der Herwe on the
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orogress of their work. This nove was interpreted as a decision
bv PWBotha 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 | eaders of note, was renmpved fromhis
post and aooointed Mnister in the OSP entrusted with the nore
straightforward portfolio of Information, Broadcasting and the
FilmlIndustry. Roelf Meyer was transferred fromhis post as
Denutv M nister of Law and Order (and hence Chairnman of the NJHC)
and appoi nted Deputy Mnister of Constitutional Devel opnent and
Pl anning. what is significant is that Never was not glven the
same neqotiation brief that was qiven to Van Der Herwe. In fact
he was said to be nore interested in re-ozganising the DCDP
because it had no coordinated |lines of command or accountability.
He contrasted the DCDP to the nore disciplined and hence

ef fective structures of the NSHS that he had gzown to appreciate
whil e he chaired the NJHC (i nterview no. 54).

The final blow to the constitutional ol anning wing of the DCDP
cane in Cctober 1988 when the security clearance of two top
officials, Fanie C oete and Kobus Jordaan, was w t hdrawn over the
head of Heunis. This effectivelv removed two of the nost

i nnovative thinkers in the oolicv naking Drocesses in the state
and cleared the wav for a very different conception of reformto



that which had been evolving in the DCDP. Two quotes capture
this difference, one Dublished in April 1988 in the 1987 Annua
Renort of the DCDP and the other from Magnus Haian in m d-1986:
"Constitutional Dianning is still aimed at reformng

the status auo with a view to establishing a denocratic

di spensation which will afford all citizens equa

oolitical rights. ... The core issue of this debate is

that one part of the oooul ation wants to be acconodated

as a grouo in the constitutional structures and the

ot her does not." (RSA, 1987)

"The inmportant question is how many bl ack people are

nerely interested in satisfying their material demands

- housi ng, education, job opportunities, clothing,

bread and butter etc. There is presently only a linmted

section which is really interested in politica

participation. | think for the nasses in South Africa

denocracy is not a relevant factor." (Hagnus Hal an

quoted in Die Suid-Afrikaan, Wnter 1986)

PH Bot ha came down on one side of this debate during the 1988
Nat al NP conaress when he said: "As far as | amconcerned. | am
not considerina even to discuss the Dossibilitv of Black majority
Government in South Africa" (Botha, 1988a).

The constitutional ol anning departnments of the DCDP were not the
onlv ones to feel the oenetratina reach of the securitv

est abl i shnent backed by the OSP during the Dost-EPG era. Wth the
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full activation of the NSM5 in 1986 the JHcs becan to usurp the
rol e of the urbani sati on and devel oonent planners in the DCDP. in
March 1987, for exanple, Hagnus Mal an announced that he had taken
"personal responsibility" for uoarading projects in Al exandra.
Manel odi, Bont eheuwal and New Briahton. "i want to see", he said,
"to what extent | can better the livina conditions of the Deonle,
to what extent | 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
evi dence that the mni-JHCs controllina this process have
excluded the DCDP from sonme wel fare commttees. This interference
bv the securitv forces in the oberational snhere of the DCDP did
not do unchallenced. In Hav 1986 Heunis read the witina on the
wall and told Darlianment: "I want to enphasize that it is the
Covernment’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;ym nnthe
socLal and political spheres" (Heunis, 1966:103 - our enphasis).
In the final analysis, the clearest exanple of the decline of the
DCDP is the fact that PWBotha hardly ever mentioned the words
"reform' and "neqotiation" in his speeches during 1988. Instead,
when he tal ked about the National Council during his Budget Vote
speech in April to parlianent he said this structure would be
"created and devel oped to effect deliberation and deci si on-nmaking
on the basis of consensus" (Botha, 1988b:182). Hs talk referred
to "deliberations”, "dial oaue”, "tal ks", "consultation" and
"soci al iread: soci Ceecononicl refornml, but not "neaotiation" or
"refornt.

Pv Botha's new tone reflected the discources of the security

est abl i shnent whi ch proceeded fromthe assunption that all those
who refuse to talk to the covernnent were by definition violent
revol uti onaries and hence targets Eot renression _ a view that
Heunis oubiiclv rejected in July when he acknow edged
"extra-oariiamentarv conduct" as lona as it was "bY Wy O
constitutional nethods ... The choice is not sinolistically for
or aqai nst viol ence" (see Heunis, 1988a).

In short, the life and times of the DCDP reflects the tzajectAY
of reform Wth its orlqgins in the "pianning branches" in the OPM
in the early 19805, the DCDP rose to its hevdey durina 1984-85
and then fell fromqglory as it was disnenbered when t he Enerqgency
was decl ared. The heart of the DCDP was always its

macr o- coor di nati on function. when this function waS finally

ri pped out and transferred to the NJHC in 1986, the DCDP
effectively lost its Driviledged place in the corridors of Power-
It remains to be seen whether the DCDP will re-enetge under a new
state President at the vanquard of a revitalised reform Process-
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The maki nqg of foreign policy has only been tenuously accountab

to oarliament during the oost-war Deriod. Secrecy has been the
hal | mark of Eoreiqgn policy formulation in South Africa. This

in |azae Dart due to the Governnent’s lone held belief in the
need for confidentialitv about the country's foreiqgn rel ations,
belief rooted in the fact that its apartheid oollcies have been
al nost inmpossible to defend in the rest of the world. This
secrecv has becone a bureaucratic habit which does to both the
formulation of Dolicv and its inolenmentation. It has sonetines
had serious oolitical conseouences. particularly in the cases 0
the informati on scandal of 1978, the unsuccessful invasion of
Anaol a in 1975 and t he backi na provi ded for the Mbzanbi que

Nati onal Resi stance Mvement (HNR) follow na the i ndependence 0O
Zi mbabwe 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 acknow edgenent
or accounting of these policies was given.

There have never been reqular white papers on foreign affairs
presented in Parliament, nor has there been any other form of
continual reporting on foreiqgn affairs to Parlianent.

(Cel denhuvs, 1984:58) obnosition calls for a parlianentary
standing committee on foreian affairs haVe al ways been rejected



al so on the around of the need for secrecy. (Celdenhuys, 1984:5
Parliament’s role in the conduct of Eoreiqn policy has therfoze
al ways been extrenely restricted.

One further consequence of the tendency toward secrecy is that
Eorei an ooiicv naking has for a iona tine been very nuch an
internal state affair, with little outside inout. Even the

Nati onal Party caucus has no Dolicv nmakina role in Eozel gn
affairs. It is said to be "little nmore than a forumfor the
(state president! and Mnister of "oreign Affairs to explain
Government policies and actions and to nobilise support if
necessary." (Gel denhuys, 1984:59) There is little caucus

di scussion or’ debate on foreign policy issues and even

i nformati on provided to the caucus is frequently provi ded ex DO
facto; "the caucus is sinoblv confronted with a falt acconpli."
(Cel dunhuvs, 1984:60) As far as the National Party study group
on foreign affairs - the third | argest study group after
security and racial affairs - is concerned, the ieading academ
anal vst of the foreiqgn policy naking process, Deon Gei denhuvs,
concluded in 1984 that the majoritv opinion of nenbers of the
studv arouo was that it was no nore influential in the
formul ati on of Dolicy than the caucus as a whole. At best. the
felt. it provided a soundina board for the mnister. (CGeldenhuv
1984: 61) Anong senior officials in the Department. GCel denhuys
reported, the study gqroup was "neither kindly not hiahly
regarded. " (CGel denhuys, 1984:63)
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Under Vorster’'s admnlstratlon kev Eorel gn oollcv decisions were
made wi t hout even the DFA beinqg consulted. For example, the DFA
onlv heard of the SnDF' s first major offensive into Anqola in
1975 when the portuquese Governnent handed South Africa’s
anbassador in Lisbon 3 note of protest over the action

(CGel denhuvs, 1984:79) Moreover, the Department nf Information’s
countl ess secret projects all operated beyond the DFA's contro
or sphere of operations. Geldenhuys suns up both the Information
and Anqgol an ventures as :evealing an obsession with secrecy, the
confinenent of political decision nmaking to very few people, the
lack of inputs frominterested parties within Governnent (notably
the DFA), a corresnondl ng absence of a system of

I nter-departnental checks and bal ances and the prime mnister’s
| ack of clear direction and control. (Celdenhuvs, 1984:89)
Accordi hqg to Maanus Halan It was the Anqol an debacle of 1975 in
oartl cul ar which otuvided the nost inportant sour to the

devel oonent of a National Security Managenent System so as better
to coordi nate Governnent action (Halan. 1980).

The svstenmati sation of the NSHS has ensured a nore requl atl sed
Dolicv fornmulation orocess. In the field of forelgn policy, this
has provided the DFA with a permanent and structlred position in
the deci si on nmaki nq process. Sonewhat paradoxically, however, in
itself this does no: nean that DFA formul ated policies are any
nore |ikelv to beconme the policies of state. This 15 because the
DFA is only one of a nunber of formally equal participants who
provide I nouts to the NSHS
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(Source
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198614)
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Fiaure X indicates the position of the DFA in the Eoreign policy
decl si on- maki nq framework. The fiaure rests on an anal ytica

di vi si on of the decision-naklna orocess into three nmjor

phases - ore-decisional. choice (or decisional), and

i ol enentatl on (o: oost-declsional). Al Governnment departnents
make inouts in phase 1, but the npbst sianificant are those of the
DFA and of the securitv and intelliaence establishments
resoectivelv. One of the nost inportant characteristics of this
chase is said to be intense conpetition and conflict betweenithe
various intelliaence oraanisations (Sheldon, 1966:4).

The crucial chase |'s ohase two, the declsional Dhase. The key
structural Dosltion here is that of chairnman of the SSC
Secretariate and the Wirkina Comrmittee. Both positions are
filled bv the sane man. the Secretary to the SSC who is
curtentlv SADF Maj or-General Charles Lloyd. Gel denhuys and

Kot ze (1983:40) refered to this Dosition as that of the

"CGat ekeeper" and Grundy (1983:17) enphasised the ability of
whoever fills it to "influence policy extensively." Lloyd has
formerly held the post of commanding officer of the three nost

i mportant SADF Commands - SWA Command, Northern Transvaal Conmmand
and Natal Conmmand - as well as the position of head of the
SADF' S recently created special division of Internal Security.

H s oredecessors in the SSC were Lt-General Pieter van der
West hui zen, the former chief of Mlitary Intelligence and present
anbassador to Chile, and Lt-General Andre van Deventer who
conmanded the 1975 SADF Angol an invasion. Al have been military
men with little svnpathv Eor "dovi sh" forel gn policy advice.

The Intearation of the securltv and foreian affairs
establishments oaralleis the transformation of domestic

deci si on- maki na under the NSMS whi ch we di scussed earlier. But
this is not to say that the Deoartnent of Foreian Affairs has
become a nmere tool of the security planners or that Pik Botha
has becone second fiddler in the Eorelan policy orchestra. State
restructuring and securocratic centralization in the PH Botha era
have had anbi quous consequences on the Departnent of Foreiqgn
Affairs. Despite SADF control of the suooort structures to the
SSC, for exanple, it cannot orevent the mnister of Foreicn
Affairs or his Director-General from presentina proposals
directlv to the SSC. thus bv-Dassina the Secretariat and Wrkinc
Conmittee. Thus the SADF mpjority in the Secretariat may be just
as likely to produce inter- departnental antagoni smand conflict
as it is to ensure SADF control of foreian policy. (Sheldon
198627)

Though it was subordinated to nmilitary prerogatives when the qol ng
for the mlitary was aood, and rumours abounded of little |ove | ost
bet ween the mnisters of Defence and Foreign Affairs. 1988 saw the
DEA cone very oublicallv into its owm. As it did so. surprising
reports enerqged that "suoerhawk" Hagnus Mal an had transfered his
al | eai ances in the National Party | eadership stakes to the arch
"dove". Pik Botha. The reasons behind the chance in the fortunes
-33-

of the DFA - and possible for the chance in Hal an’s aooroach t
Foreign Mnister - lieinthe mlitary retreat from Southern An
following the battle for Cuito Cuanavale. This nmarked a turnin
polnt for the mlllitary inspired Anqola policy (Herbst, 1988;
Younghusband 1953; Davies, 1969a and 1989b; see also editoria
comment, cjtjggn, 22.2.89) while on the other side of the conti
the SADF’'s role in Mdzanbi que began to attract opposition at th
hl ghest level in the West. Successful neqotiations under the
ausoi ces of the DFA concluded the conflicts over Anaola and Nam
and a trickle of devel opment aid even started to flowto

nei ghbouzi nqg Mozanbi que.

The DFA has reqatned some of the influence over Southern Africa
Eoreian oolicv that it enjoyed durina the early 19805. This was
reflected inits role in fornmulating the urand Constell ation of
States idea (Sheldon. 1986; Gel denhuvs, 1980; Uys, 1988). But
failure to win Frontllne suooort laid the basis for SAD?
orchestrated policv OE "destabilisatlon" (Davies and O Heara, 1
Brevt enbach. 1989). The State President has undoubtedly playe
central role in these oollcy shifts. As chairman of the SSC a
the ultinmate executive authoritv in the state, "PWBotha has ¢



hl's bl essing to whl chever of the conpetina G OUDS have presentm
nost persuasive araunment." (Sheldon, 1986:16) However the NSH
which is intended to reqularise policy fornulation and

i nol enentati on and coordi nate a coherent set of policies, has n
been able to overcone the fundanental differences which exist 0
foreian policy between these two nain orotagonists. In the |as
El ve vears this has had sone bizarre consequences, Dartlcularly
continuing policv differences toward Mzanbi que.

Foreign Affairs uraing conmbined with Western pressure and Sout h
African business interest in the Mdzanbi can market produced the
Nkomati accord in 1983. The capture of the MR s Goronaosa bas
central Mozambique in 1'85, however. reveal ed that the South At
mlitary had not abided bv the accord s requirenent that aid to
HNR be stooped. The so-called "Vez diarv" disovered at Goronao
cont ai ned enbarrasing details of SAD? suooort for the HNR It
guot ed then SADF chl ef Constand Viljoen as advising the HNR "no
be fcoled bv the schemes of Pik Bctha because he is a traitor",
(quoted in Shel don, 1986:10) and contained other references to
Bot ha as beinh a "Soviet nark" and a stooqge of Chester Crocker.
(Davi es. 1989b)

A recent exanple of public co-ooexation over Myzanbi que between
departments was the R10 million of "non-lethal mlitary aid"
delivered to the Frelinmp Governnent in Novenber 1988. Acconpan
the shipnent, which was | anded at Beira harbour, were three den
m ni sters. Wnand Brevtenbach (Defence), Kobus Meirina (Foreian
Affairs) and George Bartlett (Economc Affairs). ($9ythern_Aiz
Report, 2.12.1988) Yet wi despread allegatlons of SAD? (and SA
suooort for the M\R continue unabated (Davies, 1989a and 1969b
Weekhl ad. 27.1.1989: Citizen, 22 2.88). If true, they call int
guesti on Defense M nister Hagnus Halan’s newy stated comitnen
"stabl e. prosperous and devel opl nu nel ghbours" (Halan, 1988).
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The nost startling alleaations are made in the usually well infoznm
Africa Confidential. It reported in Septennber 1988 that the
Department of Hilitazv Intelligence was Dushing ahead with a new
strateqy to rebuild support for the HNR after the damming US State
Depart ment Gezsony Report which attributed 100 000 deat hs and

wi descread brutality to the HNR and conpared it to 901 Pot’'s Khner
Rouge. Under the auspices of Mlitary Intelliaence chief

Haj or - General van Tondet (who is said to reaazd Pik Botha as "a
traitor at worst, naive at best") and Soeci al Forces Conmander

Haj or - Genetal van de: Heal the inmage of HNR | eader Afonso Dhl akama
as a charismatic crusade: is said to be being nurtured at a trainim
base in the Transvaal where he is |learning howto "speak, dress and
behave" when dealing with journalists and foteign dignitaries. The
M\NR s ioqgistical nerve centre is said to be at Phal aborwa where
recruits are trained (Africa Confidential, 2.12.1987). HNR press
rel eases are aliegedlv witten in the operations roomof Five
Reconnai sance Conmando in Phal aborwa, for release in Lisbon. Atria
Configential describes one tellina illustration in October 1987 of
what it calls the "considerabl e operational autonony" of the specie
forces as foll ows:

"H m Hol tes, executive director of the South African

Trade Associ ation, had urged Eoreign shippers wth goods

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

sabot eurs wor ki nqg al one or with Renanmp destroyed bridges

on the main South Africa to Maputo railway |line, in one

case within five kilonmeters of the border. South

African cooperation with Maputo nmay anneal to

busi nessnen but it is not part of the mlitary plan."

The outl ook for South African foreign policv making in the next
few years remai ns murky. The 19805 have been characterised, if
anvthing, bv a shifting but continually contradictory bal ance

bet ween Foreign Affair: "noderation" (though mnister Pik Botha
has not been averse to threatening military action) and

extrem st mlitaristic policies. It is not so nuch a matter of

the carrot or the stick, but an onqoing conbinati on of both for
reasons that seemto have little to do with the target state’s
responses. This contradictory bal ance may have been tenporarily
resolved in south western africa, but even this seens endanqgered
if there is any truth in recent reports that an MNR-tvoe
"counter-revoi utionary" force is being created by the SADF In

nort hern Nam bi a.

CONCLUSI ON

At the outset of the Dane: we posed three fundanental questions:
-40. .

tructu: e caoabl e of effectively

" is the current state 5

m ooi i ci es of the National Party

i mol enenting the reto:

Gover nnent ?

' can the current state structure be used to inplenent policies
that 00 beyond the current policy paraneters of the NP

Gover nment ?

" to what extent is the current state structure an obstacle to

the realisation of fundanental structural change?

This review of deci sion-making structures and pol i cy-maki nq
processes has suqgested that by 1988 the Ofice of the State

Presi dent had becone the epicentre of a hithy centralised state
power structure. This Ofice was able to take over the
coordination of the different arms of executive decision-nmaking
and prepare the ground for "securoczatic" rule. Many of our
interviewees agreed with the reform planners of the early 19805
that the concentration of power in the hands of a "G eat
Legi sl ator" was necessary to nanaae a orocess of top-down reform
in a conflict-ridden society (Huntinqgton, 1981). But in fact
political reformhad around to a halt by 1988. In the process,

the OS? thhtented its hold on executive power. distanced itself

i ncreasinglv frompublic debate over political solutions and
threw its resources into crisis nmanagenent. This shift from

"Great Leaislator" to "G eat Hanaaer" of the "securocratic state"



evol ved al onasi de oroposed constitutional solutions that the DCDP
had i ncreasi nalv bequn to recoani ze as unworkable. In particular
constitutional neqotiations, nower-sharina and the qroup-based
"own affairs"/"aenerai affairs" distinction had all become

unvi abi e polici es.

Sanvi e Terrebl anche’s i nagerv captured the nature of the Botha
state when he wote |ast yearn

"During the cast decade, Botha’'s bureaucratic and

"securocratic’ structures have been superinposed on al

previous forms of apartheid, gqreat Elying buttresses

built to keep the crunbling edifice in an upright

position." (Terrebl anche, 1988: 26)

For the state to becone effective as the NP government’s
instrument for inplenmenting political reform the 05? will have
to reqain its place as the vanquard of white society’s search for
a constitutional fornula that shares power but protects white

gzouo interests - i.e. "oowe:-sharing without domnation". This
is what will be required to cross what Schlemrer called a key
"t hreshol d":

the government’s reforms have brought it to a
threshol d. Beyond this the issues of real power and
white ’'subsocietv’ selfedeteznm nation are starkly
exposed. " (Schl emmer, 1988:52-3)
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The reforners in the NP base their hope on the belief that the
state will be able to nake this transition despite its current
Dreoccuoation with "crisis manaaenent”. Inolicit in the decision
of those who finally broke fromthe NP Government is the

consi dered conclusion that as |long as state Dower remmins as

hi ahl v concentrated in the OSP and as deeply rooted in the

i medi ate 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 denocracy.

Once reforners have defined the state as an obstacle rather than
a vehicle for extended and neani anul reform they-are faced with
the contradiction cf having to accept that the only way reform
can be achieved is bv Dressurising what has been defined as an
obstacle into acceptina the need for novino beyond the paraneters
of aovernnment oollcv. There are three Dossi bl e aooroaches
reforners can adoot. Firstly, they can attenpt to take control of
the state via an electoral victory that would allow themto form
a CGovernment. This parlianmentarv road is the defining feature of
the liberal oooosition. Despite Geat optimismin PFP circles in
Hav 1987 and currentlv amongst the Worralltes in the Denpcratic

Party, there is no evidence that this strategy will recieve nore
support fromthe white electorate than in the past.
Secondly, liberals can oressurise the state directly, usually via

oraani sed busi ness (e.a. the U ban Foundation) or through
noderate black formations (e.q. Inkatha). Al though inportant
successes have been achieved bv this stratecv (e.o. with zegard
to influx control and in 1988 on Group Areas). it has equally
often met with failure (e.q. the fate of the Natal -Kwazul u | ndaba
and the squatter bills). Thirdlv, liberals can choose to throw
their lot in with the extra-oarliamentarv novenments whi ch exert
Donul ar Dressure on both the oovernnent and the state. This nore
long-termstrateav is aimed at chanaina the systemdirectly
rather than via increnental shifts in policy. Although 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 establishnent arouos and the bl ack

onoosi tion.

The formati on of the Denocratic Party, the growh in siqgnificance
of business |obbies (e.q. Private Sector Council and

Consul tative Busi ness Movenent) and the energence of radica
white pressure Groups (e.q. Five Freedons Forum) are indicators
of a nore deternined effort anmonust |iberal and reform st aroups
to nobilise aqal nst both the Government and state.

Finally, it is clear that the oraanisations that represent the
bl ack majority have very little chance at the nmonment of either
over-throwi na the state or forcing the state into accepting the
need for a aenuine all-Dartv neqotiated settlenment. In an
intervi ew conducted in Auaust 1987, Mnister Heunis said: "You
only neaoti ate when you have no ootions left - and there are
still oeoole in mv Government that think we have options." The
-42-

t ownshi p uogradl ng and sl ow

bottomuo constitutional reformare seen as substitutes for the
wi despread call for a neaotiated settlenent and renains the
state’s policy towards the question of black political rights.
"elimnation of revolutionaries",

In short, the state will probably not be able to resolve
fundanental problenms within the framework of government policy.
Nor will it be easilv noved bevond these paranmeters by |ibera

and reformi st | obbies |ocated outside Government. It is also
unli kelv that mass-based oooul ar chall enges from bel ow 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 Drol onqed viol ent
stalemate that |lies at the heart of the South African politica
di | emra.

NOTES

FOOTNOTES

1. This concern wth decision-makinu structures flows fromthe
new scholarly interest in "how the internal state dynam cs shape
the oolicv formul ati on process" (see Helliker’'s review, 1988:12)



It neans acceoting WI nmot James’ suqgestion (1984) about the
utility of Weberian concerns for state ozqanl sation w thout
abandoni nq extta-state determinants rooted in civil society (for
General "managerialist" accounts of the state in the classic
tradition see Bell, 1973; Dahrendorf, 1959; G ddens, 1984). For
studi en of state decision-maki ng processes see Lindbl om (1980)
and Allison (1971). This chapter, however. will not attempt to
exolain in rigorous analytical terms the conposition and
strateqi es of the various decision-nmaking structures in terns of
class or communal interests rooted in civll society. That is a
task for a longer nore detailed work that exam nes state
decision-makina in itS full social context. For recent works on
the structure of apartheid that point to the need for the

i nteotation of political econony and deci si on-maki nq studies,
see Wl oe (1988), Lipton, (1985), Hindson, (1987) and especi al
Greenbera. (1987). The best works are a trilqu of recently

conpl eted Oxford D. Phils by Posel (1987), Dubow (1986) and Lazar
(1987). The El owering "local CGovernnent" literature has paid
consi derabl e attention to decision-nmaki nq orocesses (see
Hunphri es and Tot eneyet, 1988). This was also a key thene at the
conference on Persoectlves on the Contenpgragy $outh_AL; 1gan
state, Centre for Policy Studies, February 1989.

. e "State Structures and Strateqi es" research proiect was

i auzghed bv the CPS in March 1988. It was coordi nated by Mark
Swilling and assisted by Malk Phillips. A total of 54 recorded
interviews were conpleted. with approxi mately 25 done personally
by the authors. The interviewees fell into the followwng Hb 5
cateaorl es: NP Menbers of Parlianment, Conservative Party em er
of Parlianment, National Denocratic Mvenent Menbers of
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Parlianment, state officials. full-tine NP oEEKcials, academnics
(i ncludi na oeool e who were previously state officials or advisers
to the President’s Ofice) and journalists. The docunentary
sources included newsoaoers. Hansard, official HP publications,
speeches of qoveznnent reoresentatives, publications and annua
reports fromstate departnents, academ c journals. unpublished
Daoers and menos, and notes obtained fromofficials, journalists
and ot her researchers. None of the interviewees and individuals
who made avail able their notes will be identified for obvious
reasons. Sannette Roos, Anton Rosconbe, Beatrice ????, ???? and
???? assisted 1n the collection and collation of information.

3. In 1987, excheauer personnel broke down into the follow ng
categories: 250 846 | abourers, 249 377 educatoza, 88 770 nurses,
140 740 securitv personnel and a further 214 128 enpl oyees

enmol oved in 520 occuoational cl asses (Comm ssion for

Admi ni stration, 1988:6).

4. Chairmen ot "ol anning branches" in 1980 were as foll ows:
Security: General A J. van Deventez

Sci ence: Dr. A.P. Buraer

Economic: Dr. J.P. Drever;

thsical: wF. Visaqgie

Consitutional: Professor 1. Rautenbach

Soci al : General J.P. Roux

Admi ni strative services: P.C van Rooyen.

It is inmobortant to note that the chairmen of the ol anninqg
branches were invariably chairmen of the working qroups.

5. The 12 Point Pl an:

"1. acknow edgrment and acceptance of the nultinationallsm

and mnorltles In SA

2. acceptance of the principle of vertical differentiation

with the bullt-In principle of self-deteznmtnatlon on an many

| evel s as possi bl e;

3. creation Ot constitutional structures base on geograohlc
areas which are consolidated as far as oosgxble with the
proviso that parts of these areas nmay choo3e to becone

" Indeoendent’ ;

4. division of Dower between whites, coloureds and Indians

with a systemof consultation in matters of common interest;

5. acceptance of the principle of separate school s and
conmuni ti es where possible; 1

6. renoval of hurtful and unnecessarv discrlmnatlon

7. the interdeoendence of SA 'states’ in econonic and other

ar eas;

8. the pursuit of the creation of a constellation of states;

9. oopoaltlon to Interference 1n SA's Inteznal affairs;

10. pursuit of a policy of qualified neutrality 1n cl ashes

bet ween East and west:
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11. mai ntenance of effective decl al on-makl ng and honest

adm ni stration; and

12. maintenance 0: free enterprise systemas a basis of
econom ¢ and financial policy."
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