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Man has always been a traveller and in the early days he followed the
familiar and well-trodden routes. But man was always in search of the
easiest route by following a direct line across a plain, the contours in
hilly country or the course of a river. As the traffic developed, so did
the function of the road for which the gradient and surface soon became
important. Roads were provided as a means of moving people and goods, and
as a means of communication. Throughout history, roads have been closely
linked with conquest and with social and economic progress. The road
infrastructure forms an integral part of the economic development of the

country.

The problems facing the road authorities can be summed up in one word -

money. This problem became serious in 1973 with the initial o0il crisis and



xiii

was followed up by the rapid escalation of costs due to an adverse
economical and political environment. As a result there was a reduction in
the progress of new roads and a deterioration in the level of service
provided by this facility. The aforementioned problem facing the
provincial road authorities of a lack of funds to finance the provision
and maintenance of the road network, provides a rationale for the area of
study, namely the financial administration of the road network, which
forms an integral part of the transport infrastructure, with specific

reference to Natal.

The provincial road network in Natal is funded and controlled by the Roads
Branch of the Natal Provincial Administration, whilst the Department of
Transport is responsible for the national road network. As a necessary
prelude to the area of study, numerous preliminary details are
investigated. 1Initially the development of Provincial Government is
investigated. Thereafter the nature of public financial administratioq is
discussed to provide an insight into the functions and processes of this
administration. A theoretical perspective is provided on the budgeting

systems which are currently in use.

The development and classification of the road network in Natal is
discussed and is followed by how the rural road network is administered.
The current policies from a financial perspective, of the provision and
maintenance of the provincial and national road network, is determined. It
shows that there is a lack of adequate funds being provided to enable the
road authorities to maintain a satisfactory level of service of the road

network that is both economical and safe for the road user.
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The study is concluded with a few recommended strategies which will aid
public administrators responsible for the provision and maintenance of the
road network to gain an insight into making the most out of the limited
resources. The recommended strategies cover the aspet¢ts of funding
sources, financing policy, road network policy, budget control, and
privatisation and deregulatién. It is preferable for road financing to be
attuned to what the country can afford, and the available road funds
should be equitably and rationally distributed according to the physical
planniné needs. The most advantageous means of collecting money for the
funding of road programmes is by means of a dedicated road fund which
should be administered by a central road authority, namely the proposed
South African Roads Board. It would be this Board's task to execute
strategic and financial planning, and also monitor and co-ordinate the
provision of roads, of the total road infrastructure in South Africa. The
provincial road authorities will continue to execute the provincial road
programmgs, that is to design, construct and maintain the road network,

and would include the national road network.



1. INTRODUCTION

1. INTRODUCTION

Man has always been a traveller. 1In the early days, man followed the
familiar and well-trodden routes from one place to another. 1In some cases
man followed the migratory routes of animals, but man was always in search
of the easiest route, following a direct line across plain open country,
the contours of the land in hilly country, the course of a river or a
cleared path in wooded country. In many areas of the world, roads remained
little more than beaten tracks right up to the eighteenth century' of the

Christian era.’

A road is considered to be a route of overland communications between
established communities. Hindley® stated that a road is not to be defined
by the nature of its surface, but rather by its function and the nature of
the traffic that travels over it. 1In fact, throughout history, the road
and its traffic have been but two faces of the same coin, the one

affecting the design of the other in the most direct way.

The earliest routes were for pedestrian traffic. Man was willing to walk
up steep hills and'choqse a route that was dry underfoot. With the advent
of draught animals, the matter of gradient became somewhat important as
did the quality of the surface. The beaten tracks were adequate for the
trade carried by caravans of pack horses and mules. But with the

establishment of political units, the road began to find new uses. Thus,



not only the type of traffic, but also the function of the road itself,
shaped its developments. Roads provided a means of moving people and
goods, and a means of communication which were developed for trade and

military purposes.

The advent of the wheel provided a means of faster transport, leading to a
need for more and better roads. Development of roads continued to meet the
demands of man, until the start of rail transport which attracted much of
the traffic that used roads exclusively. Rail transport was more
economical and convenient for long trips, whilst the road continued to

retain its use for short trips and where there was no rail transport.

The word "road" is more correctly understood as a right of way free from
physical obstructions.® There is evidence that in the early days, the
central authorities st;uggled to maintain this right of way, and had to
rely on local authorities to keep the way open by clearing the roads of
fallen trees and other obstructions. Although the traffic was heavy, not
much effort was made to provide a better road nor, to maintain the
existing service. In fact, the towns and lords exacted tolls on the
traffic passing over certainlroads. L;ttle of this money was used in road
improvement; such tolls were regarded more as an outright source of

revenue for other purposes, a common fate of road taxes in other future

periods.

Throughout history, roads have been closely linked with conquest and with
social and economic progress. This is seen in the following discussion on

the road infrastructure.



2. ROAD INFRASTRUCTURE

The road infrastructure forms-an integral part of the economic development
of a country. Brown® stated that it is essential to have integration of
transport planning with other sectors of the economy in the national
development strategy. Failure to achieve this could lead to tremendous
losses in development opportunity. It is essential to have a good
transport system linking the major urban areas which form the engine room
of the economy. In order to promote a healthy economy and minimise losses
due to road accidents, it is necessary to construct and maintain a road

system which is compatible with the traffic using this facility.

Hoyle® has pointed out that a high priority of transport policy is to
extend and improve rural transport systems, so as to bring some form of
modern transport within reach of most people in the 1less developed
regions. Also, good road transport facilities are required in rural areas
if adverse social and political consequences are to be avoided. Often
transport system decisions are made in isolation of the political and
socio-economic content, within which the latter is intended to operate,
and probably more often political and socio-economic decisions are made
without reference to the possible transport system consequences. Both
types of om%ssion normally lead to disastrous situations of varying degree
of gravity. To avoid wastage of scarce resources, it is necessary to treat
development étrategies as multi-dimensional systems within which an
attempt is made to integrate all the elements of development, including

transport in such a way that optimum solutions emerge.



Davis® said that the art and science of transportation becomes more
sophisticated with time. As this level of sophistication increases, so
does the capability of providing more cost-efficient transportation. Part
of this process consists of providing more effective planning and co-
ordination. Transportation is one of the most important elements of the
economy, and this is manifested by the fact that the contribution of the
Transport Sector 1is almost 10,5% of the South African Gross Domestic

Product, and this excludes the role of private motor vehicle ownership.”

In transportation and all other fields, there are always more worthwhile
projects, that is where benefits exceed cost, which can be identified than
there are funds that can be made available. Consequently the costs
incurred in providing the transportation infrastructure are usually equal
to the available funds, and not necessarily to the amount identified by
planners as necessary to fulfill the need. The'objective is thus to
identify the demand-supply equilibrium, which is feasible within the

available resources.

In view of the projected problems regarding the financing of the
transportation infrastructure, particularly with regard to road;
infrastructure, it appears that the magnitude of the element of addition
to the existing infrastructure will decline in comparison to the
magnitudes of the elements of maintenance. In a situation where addition
is a prime element, a user charge orientated towards average cost
allocation and recovery from all vehicles may be appropriate to fund the
provision of a new road network. Recognition of the relative importance of

maintenance and limited resources, then in turn points to a re-evaluation



of the financial and all other aspects of transportation.

The area of study is to be focused on the financial administration of
the road network, which is a part of the transportation infrastructure. In
particular, the financing of the road network system in Natal is to be

investigated.

3. METHOD OF STUDY

In assessing the problems facing Provincial Road Authorities, Hindle
summed up the biggest problem in one word - money.® This problem became
serious since the initial oil crisis in 1973, when the rapid escalation of
costs began in road construction and maintenance without sufficient
increases in funds for roads. As a result, there has been a fall-off in
the progress of new works and a deterioration in the standard of service.
It is thus a challenge for the Provincial Road Authorities to make the
~
most of the funds available and to make the best use of the existing
assets. The aforementioned problem facing Provincial Road Authorities of a
lack of adequate funds to finance the provision and maintenance of the

road network, provides a rationale for the area of study, namely the

financial administration of the road network wi£h  specific reference to

Natal.

As the responsibility for the financing of the road network rests with the
provincial authority, the development and functions of the Provincial

Govermment in Natal is described. Thereafter, the nature of public



financial administration is discussed. This covers the activities of the
Department of Finance through to its link with the Provincial Authorities.
Numerous concepts are described to provide an insight into the functions

and processes of financial administration.

A detailed assessment of the budgetary procedures is made. It is necessary
to investigate the budgeting process to gain a clear perspective of
financial administration. The systems used in planning and preparing
budgets are discussed. It 1is seen that the budget is an important

financial control measure.

The research covers the development of the road network system in Natal.
There are are numerous public institutions who are responsible for the
financing of roads of all standards. A brief overview is given of how
these institutions form part of the road network, and their influence on

the need for an improved network.

The primary road network in Natal is funded and controlled mainly by the
Roads Branch of the Natal Provincial Administration. Its actiQities and
functions form the basis on which this dissertation is developed. The
Roads Branch has a large role in co-ordinating all the public institutions

and private enterprises involved in the provision and maintenance of the

road network in Natal.

An overview is provided of how the road network is administered. The
procedures of how the road network is provided are next investigated

followed by the maintenance practices. The policies adopted in these



procedures are determined. The current financial practices are evaluated
to determine their effectiveness. This section covers the aspect of

policy-making, planning and programming.

Having looked at the current practices of financing the road network, a
new strategy of budgeting is provided. This takes into account the factors
of privatisation, urbanisation and deregulatory measures, which have made
a serious impact on the road infrastructure. There is a need for an
improved financing policy to maintain a satisfactory service to road
users. The effect that privatisation has on the road network, is discussed
with a view of determining what benefits it can provide. To make optimum
use of the limited funds, an improved method of budget control is
recommended and is outlined. It is intended that the recommendations made,
will assist public administrators involved in. the provision and
maintenance of the road infrastructure, to gain an insigpt into making the

most out of limited resources.

In providing material and knowledge on this dissertation, use has been
made of the extensive literature on this subject. The many papers
delivered at the Annual Transport Convention held annually since 1981 in
South Africa, provided a background for the dilemma, which road
authorities are faced with, in providing a satisfactory road network with
a limited amount of finance. The views of the many parties involved in the
decision-making process of roads, were also consulted to provide a broad
spectrum of views. This covers those involved in the demand and supply of"
a road network. Historical financial records provide a useful means of

assessing trends and probable control measures that should be implemented.



4. KEY CONCEPTS

A number of key concepts are continually used in this dissertation that it

is préferable to give clarification on some of the terms used.

4.1 Transportation

Transportation encompasses all activities involved in the process of
moving man, goods aﬁd information from one place to another. 1In the
domestic transportation system there are five modes of transport, namely

(1) motor vehicle;

{(ii) water;

(iii) rail;

(iv) air; and

(v) pipeline.

Road and rail transportation are the most significant modes of transport
in South Africa. The central point of any discussion of rail-road
competition revolves around the question of who pays and who benefits.'®
Railway undertakings tend to be operated by one authority which pays for
and collects the revenues for the entire system. However, there 1is a
fundamental difference with the road system, because the vehicles and
terminals are paid for and operated by a large number of owners with the
public sector acting on their behalf in providing the way and controlling
the subsystems. It is because any one haulier is only one of millions of
owners using a particular road, that his individual costs are low and the

benefits he gains are not easily identifiable.



4.2 Infrastructure

The infrastructure is defined as,'’
"the basic requirements of a developed economy, as roads,
power, education, etc."
It is important to distinguish between infrastructure and production
structure. The former has a bearing on the assets necessary for and
underlying production, but with little contribution to production such as

roads, schools and hospitals, whilst production structure refers to all

assets directly contributing to production, such as equipment and
machinery.
4.3 Road

There are numerous definitions of a road. The Roads Ordinance, 1968 (0Ord.

10 of 1968) states the definition to be,*=

"road means any road (other than a railroad) intended for
vehicular or animal traffic and includes a bridge, culvert,
causeway or drift traversed by a road and intended for use in
connection therewith, and all land reserved or designated as a
road under the provisions of any Act or Ordinance".

In the Draft Roads Bill the definition is, '3

"road means a public road and includes in addition to the

roadway,

(a) the land of which the road reserve in question extends;

{b) anything on that land forming part of, or connected with,
or belonging to the road;

(c) land acquired for the construction of a connection
between a national road and another road,"”

The Longman Dictionary of Contemporary English defines a road as,'?
"a smooth prepared track of way.along which wheeled vehicles
can travel, usually between towns rather than within one."
This latter definition of a road being a track connecting towns is very

expressive and directly refers to a road as a network.
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4.4 Network
The New Collins Concise English Dictionary defines a network to be,'®
"an interconnected group or system, a system of intersecting
lines, roads, veins, etc."
Another definition of a network is, '€
"Arrangement | with intersecting lines and interstices
recalling those of net, complex system of railways, rivers,
canals, roads, etc."
One sees a similarity with that of a network and an arterial,'”
"of or like an artery" and "of or being a main road with many
branches".
Babb'® stated that the term "arterial" originates from the major veins in
the body. If the minor veins are not in good condition, circulation slows
down and eventually stops, the tissue dies and in turn the arteries are
unable to perform their intended function. This supports the need to
develop and maintain a sound road network system to a satisfactory level
of standard and safety.
Having described the various concepts relating to a road network, it is
now appropriate to consider the nature of public financial administration,

which is the purpose of this research on the road network in Natal.

4.5 Administration

Cloete defines administration as,'®

"Administration is to be found wherever two or more people
take joint action to achieve an objective. Therefore,
administration takes place in every situation where two or
more people work or even play together. It follows, thus that

administration will be found in all spheres of human
activity."

Administration should not be confused with the actual activity in which
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the people concerned may be engaged at the time. For example, when a group
of people are building a road, they are performing a functional activity.
However, administration was necessary for the various activities forming
the construction of a road, and administration will continue until the
road is completely built. The administrative activities will always
precede and-or accompany the functional and auxiliary activities

which are concerned with producing goods or rendering services.Z°

4.6 Public administration.

Public administration is used to refer to the generic administrative
processes of policy-making, financing, organising, staffing, determining
work procedure and control which must be carried out with the functional
activities such as building roads, educating students and providing
medical treatment.2' In South Africa there are three separate categories
of public institutions, namely

(1) legislative;

(ii) executive; and

(iii) judicial institutions.
Public administration refers to the activities which the executive
institutions perform to do their work. The process of giving effect to

public policy is termed public administration.

Administration is common to both the public and private sectors. The
public sector concerns itself with providing services to the country and
its people, according to the principles adopted by the ruling political
party. Private administration is similar in nature to public

administration in certain aspects, but differs in the way it sets about
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identifying its objectives. The goal of the latter is profit optimisation

whilst the goal of the former is to provide a service to the community.2®2

4,7 Public financial administration

Public administration can be broken down into the six generic
administrative functions referred to above of which financial
administration is one. Public financial administration may be defined as
consisting of the six categories of administrative processes in relation
to the functional processes of procurement of money, custody of money

and expenditure of money.?Z23

4.8 public institutions

A number of the public institutions who are part of the public service,
will be referred to regularly as they are connected with the provision and
maintenance of the road network in Natal. These institutions where
hereafter are referred to in abbreviated form, shall refer to the

following institution:

NRB - Natal Roads Branch;

NPA - Natal Provincial Administration;

NTC - National Transport Commission;

DoT - Department of Transport;

CSIR - Council for Scientific and Industrial Research;
NITRR -

National Institute for Traffic and Road Research; and

TRH - Technical Recommendations for Highways.
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5. SUMMARY

In this introductory chapter, the development of roads from a basic track
to a road used by vehicles was followed. Man needed roads to convey
people, goods and information. The road infrastructure forms part of the
various activities in transportation which encompasses other modes of
transport such as rail, sea, air and pipelines. The development or roads
led to social and economic progress. It is essential that the planning of
new roads to the network be done in liaison with the development of the

country to ensure that the correct strategies are being used.

A road was defined as being a right of way connecting towns. The major
link roads form a network or arterial route of roads which provide access,

and thus provide opportunities for development and promoting the economy.

The goal of public financial administration of the public sector is to
give effect to public policy. Public policy is to promote the welfare of
the people by means of the capitalistic and free enterprise system. The
private sector is the owner of the means of production and distribution in
this system, and must make profits to survive. The public and private
sectors are distinguishable but totally interdependent. They compete for
labour, capital and other resources, but the needs for one are the
contributions of the other. This state of affairs influences the public
official in his duties as a public administrator affecting the financial

administration of the public sector.
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2. REVIEW OF THE DEVELOPMENT OF

PROVINCIAL GOVERNMENT IN NATAT.

1. INTRODUCTION

The purpose of this study is to focus on the financial administration of
the road network in Natal. It is thus necessary to discuss the historical
developments and functions of the Provincial Government in Natal. In South
Africa there are three levels of government, namely central, provincial
and 1local government. In this chapter the development of these three
levels of government will be discussed to provide an insight into how the
activities of the administration of the road network in Natal are carried
out. The institutions who form the public sector are then briefly
discussed to complete the environment in which the provincial

administrations perform their functions.

2. CENTRAL GOVERNMENT

Cloete' provides a historial review of the development of the Republic of

South Africa since the arrival of the first settlers to South Africa in

1652.

2.1 Early history of South Africa

Many developments in government took place to reach the present day

situation. Initially the settlers 1lived in Cape Town and its immediate
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vicinity. As time moved on, the settlers began to move inland and were
known as Boers. In 1795 the Cape came under its first period of British
rule, the second period starting in 1806 with an intermediate rule under

the Dutch between 1803 and 1806.

The Great Trek to the interior commenced in 1835, resulting in the
founding of the three Boer Republics - Natal, Transvaal and Orange Free
State. However, in 1843 Natal became a British Colony to join the Cape
under British rule. After the Anglo-Boer War a Peace Treaty was signed in
Vereeniging on 31 May 1902. Transvaal and the Orange Free State became
British Colonies as well. Eight years later, on 31 May 1910 the four
provinces of Natal, Cape, Transvaal and the Orange Free State became the

Union of South Africa in terms of the South Africa Act, 1909.

2.2 ngislative} executive and judicial functions

Provision was made for separate institutions to deal with the legislative,
executive and judicial activities of the State.? These three activities
are found in all states that claim to be democratic. In South Africa these

activities were performed as follows:

o

(1) legislative - 1éws' known as- acts, made by the
legislative generally known as Parliament which is based
in Cape Town;

(ii) executive - authority given to select group of the
legislative is known as the Cabinet and is based 1in
Pretoria; and

(iii) judicial - ensure that activities are carried out in

terms of the provisions of the legislative. The



18

judicial capital is situated in Bloemfontein.

2.3 Central, provincial and local government

The Constitution of the Union of South Africa provided for the formation
of four provinces with their own legislative body known as the Provincial
Council, who passed ordinances pertaining to laws to be implemented in
their own province.® The ordinance had to be in line with the provisions

contained in the acts passed by the central government.

Provision was also made for the existence of local or municipal government
bodies who made their own by-laws through their legislative body
consisting of elected municipal councillors. By-laws had to be in line
with the 1laws contained in the provincial ordinances and central
government acts. Thus, this was the formation of the three tier level of

central, provincial and local government.

2.4 Independent State

-
.South Africa continued as a British Colony under the rule of its mother

country, Britain. On 31 May 1961 in terms of the Republic of South Africa

Constitution Act, 1961 (Act 31 of 1961), South Africa obtained its

independence and was able to decide on its own, how to govern and

administer its own affairs. The provincial borders of the four provinces

remained intact.

On 1 April 1978 East Griqualand was transferred from the Cape Province to
Natal due to numerous factors which became relevant after Transkei was

declared an independent Black State. Four Black States, often referred to
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as the TBVC States, gained independence as follows*:
(i) Transkei on 26 October 1976;
(ii) Bophuthatswana on 6 December 1977;
(iii) venda on 13 September 1980; and

(iv) Ciskei on 4 December 1981.
Today South Africa consists of a union of four provinces and of six self-
governing Black national states. The latter comprises Gazankulu,

KwaNdebele, KwaZulu, Lebowa, Qwa-Qwa and Kangwane.

2.5 Current legislative structure in South Africa

Considerable socio-economic and political changes took place since the
formation of the Republic of South Africa in 1961, the most important of
which could be regarded to be how the Central Government wishes to provide
for the devolution of powers to the local Government level. For this
purpose'the President's Council on 3 February 1981 was assigned, inter
alia, to recommend on the development of a system of local and regional
~N
government. In addition, the President's Council had to evaluate the
evidence received by the Schlebush Commission with the purpose of advising
the Executive on adaptations to the then constitutional structure of the
Republic of South Africa. The Schlebush Commission recommended, inter
alia, the establishment of a President's Council under the chairmaﬁship of
a Vice - ©State President, the abolition of Senate at the end of 1980,
enlargement of the House of Assembly and the creation of a Black Council
for Black South African Citizens®. The Government had decided to abandon
the idea of creating a Black Council as the black leaders did not support

this system. However, the Government continues to liaise with members of
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the black community on finding a satisfactory form of government for South

Africa.

The outcome of these investigations is the promulgation of the Republic of

South Africa Constitution Act, 1983 (Act 110 of 1983) which came into

effect on 3 September 1984. Later on the Provincial Government Act, 1986

(Act 69 of 1986) came into effect on 1 July 1986 resulting in the
dissolution of the existing Provincial Councils. They were replaced by
an Administrator and a number of persons as are deemed necessary, as
appointed by the State President. Under the Chairmanship of the
Administrator, who together with the appointed persons, constitute the
executive committee for each province. The current legislative structure

in South Africa is depicted in Figure 1.

In terms of sections 30 and 37 of the Republic of South Africa

Constitution Act, 1983 (Act 110 of 1983)°, the legislative power is vested
in the State President and Parliament, which consists of three Houses to
represent the different population groups as follows:

- House of Assembly for Whites;

- House of Representatives for Coloureds; and

- House of Delegates for Indians.

The Constitution provides for own and general affairs. Own affairs are
matters which are peculiar to the population group of a particular
House.General affairs are matters affecting all population groups in South

Africa. The President's Council was set up to resolve differences between

the three Houses.
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A more detailed composition of the legislative and executive institutions
in terms of the Constitution is shown in Figure 2. The Cabinet wusually
consists of members of the majority party of the legislatures in the three
- Houses and administers general affairs. Each House has a Ministers'
Council which has the support of the majority party and administers own
affairs. The Cabinet is the executive authority and is commonly referred
to as the Government.A government can be described as,”

"consisting of a group of executive officers - all of whom are

members of the Cabinet - who have the support of most members

of Parliament (because the party-political caucuses have

approved policy guidelines) and whose desires and wishes are
therefore embodied in legislation".

The next level of government after the central level, is the provincial

level of government.

3. DEVELOPMENT OF PROVINCIAL GOVERNMENT IN NATAL

Natal is one of the four provinces of South Africa. This section reviews

the establishment and development of provincial government in Natal.

3.1 Early history of Natal
\
Cloete® provides an overview of the arrival of the settlers in Natal after

The Great Trek from the Cape Colony 1835 - 1837. The Voortrekkers did not
have specific ideas on what governmental system to apply, thus relied on
the system used in the Cape under the Dutch and British institutions. 1In
March 1838 the Voortrekkers elected a Council of Representatives as their

first governmental institution. There was not much time to expand their
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governmental institutions because on 15 July 1842 the territory came under
British control. Natal became a British Colony by a proclamation dated 12
May 1843. Natal was incorporated as part of the Cape Colony in 1844, but
in 1847 became a separate colony with its own legislative Governor as

Chairman and three or more members nominated by the Crown.

The Natalians soon demanded self-government and in 1856 they obtained a
Legislative Council consisting of 12 elected members and 4 nominated
members who were the chief officials. At the same time these 4 officials
formed the Executive Council which was introduced. Clashes began to arise
between the Legislative Assembly ana the Governor when the former
demanded in increasingly stronger terms to be granted responsible
government in Natal. This was eventually granted in 1893. This remained
the form of government until 1910 when the Union of South Africa was

declared in terms of the South Africa Act, 1909.

3.2 Early provincial system

The Provincial Administrations have their foundations in the pre-union
colonies. Indeed, it was in the main the fears of the two smaller colonies
which 1led to the inclusion of the provincial system in the Act of Union,

which was of course an Act of the British Parliament.

Three factors emanating from those times have relevance to subsequent
developments. These were: °

(i) the Union Constitution whilst having some federal

elements, was not a federal one and the provincial

powers and functions were never entrenched;
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(ii) desire for a measure of provincial autonomy arose out of
fear of political domination; and

(iii) the Union did not meaningfully address the possibility
of the future political accommodation of the Blacks,

Coloureds and Indians.

The provincial system had served South Africa well providing an effective
instrument both for regional democracy and decentralised administration,
particularly for the Whites. The then provincial system rendered services
to all population groups but was controlled exclusively by the White
electorate. The other population groups had no democratic representation

or executive political participation.

Before discussing the new provincial system which came about, the function
of the Provincial Councils will be outlined with regards to legislative

authority.

3.3 Establishment of Provincial Councils

With the independence of South Africa in 1961, section 68 of the Republic

of South Africa Constitution Act, 1961 (Act 32 of 1961) provided that each

province establishes a provincial council and in terms of section 66 of

the said Act,'°®

"in each province there shall be a chief executive officer
appointed by the State President who shall be known as the
Administrator of the province, and in whose name all the

executive acts relating to provincial affairs therein shall be
done".

The legislative powers of the provincial councils allow them to only pass

ordinances on prescribed matters. Each draft ordinance has to be
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submitted by the Administrator to the State President for his assent. Once
the ordinance has been assented, the proposed ordinance has to be

published in the particular Provincial Gazette by the Administrator.

From the foregoing, it is evident that the legislative powers of the
provincial councils are subject to three restrictions, namely:

(1) the provisions of an ordinance have to be withinAthe
prescribed limits of the legislative powérs of the
provincial council;

(ii) the provisions of the ordinance cannot be inconsistent
with the provisions of any Act of Parliament; and

(1ii) thé State President approves the provisions of any

ordinance.

3.4 Present Provincial Government

on 1 July 1986, the existing provincial councils were abolished in terms

of the Provincial Government Act, 1986 (Act 69 of 1986) which then

provided for the administration of provincial matters by administrators
and other members of executive committees appointed by the State

President.

The object, as stated by the Minister of Constitutional Development and
Planning, who is responsible for the co-ordination of the four provincial
administrations and local authorities, was in line with the Government's
overall constitutional goal that self-determination of every group should
be- maintained, while at the same time giving everybody an effective say

in decision-making processes affecting interests. The latter can now be
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achieved since the provincial system of government is no longer confined

to Whites only.

Another feature of the system is that it provides for the devolution of
government functions to the lowest level of government. The object is to
have certain functions performed at a level closer to the various
communities. The State departments concerned will as a result no longer
perform such functions, but will focus on overall planning, co-ordination
and monitoring. The relevant matters of interest brought about by this new

legislation will now be expanded upon.’=

3.4.1 The Province

The existing four provinces and their seats of provincial government are
retained. The State President is empowered to subdivide provinces and
change their borders and seats of government by proclamation. However, the
State President has to consult with the administrator concerned. Any
objections are referred to a standing committee of Parliament who will
resolve all issues. To make changes, account must be taken of the cost-

effectiveness and efficiency of the proposal.

3.4.2 Arrangements for co-operation

The provincial executive authority and the government of a self-governing
territory may exercise joint executive action. This is to be authorised by
the presidential proclamation at the written request of the administrator
and chief minister concerned. The administrator and the personnel of a

provincial government may also, with the approval of the State President,
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perform provincial functions outside the province in a foreign state, or a

self-governing territory or in another province.

3.4.3 Administrator and Executive Committee

In terms of the new constitution, the administrator and executive
committee follow a new format when performing their functions. Their
_appointment, procedure to be followed and both powers and duties are

briefly as follows: i

(a) Appointment

The administrator and other members of the executive committee constitute
the executive authority of a province. The committee may comprise
members of all the population groups and are appointed by the State

President who decides the number of members.

" (b) Procedure

All decisions of an executive committee are to be taken by the
administrator concerned. The underlying idea of this provision is that
there must be concensus arrived at by making decisions on an informal

basis.

(c) Powers and duties

The powers and duties of the administrator are contained in Section 14 of

the Provincial Government Act, 1986 (Act 69 of 1986). The new executive

committee is to carry out the functions and duties previously entrusted to
the defunct provincial council and executive committee. In addition, the

~State President may declare matters to be of a provincial nature or of a
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regional, local or private nature in a province, in which case those
matters will fall under the executive jurisdiction of the

administrator.

Under the old dispensation, the provincial council was a law-making body
passing laws éalled ordinances. Under the new dispensation, the existing
ordinances remained in force and those ordinances passed by the provincial
council, but not yet assented to and/or promulgated, could still be
assented to and promulgated. The administrator has at the same time
acquired more extensive legislative powéis. He may, in consultation with
his executive committee, amend, repeal or substitute any provision of an
ordinance applicable to his province. Additionally he may make laws on
matters assigned to the provincial government or matters of relevance to

the province of a regional, local or private nature.

The legislative powers of an administrator are subordinate in that they
have to comply with the rules of justice. The administrator may thus not
issue proclamations which are discriminatory in nature on the grounds of
race. Parliament retains legislative powers on provincial matters -

simply because of its sovereignty it can make any law.

The State President may assign functions entrusted to a minister to the
administrator. 1In effect, the administrator steps into the shoes of the
minister. An administrator in turn may authorise a member of the executive
committee, _the provincial secretary or a person in the employ of the

provincial administration to exercise any power, function or duty imposed

on him.
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3.4.4 Organisation

Two new acts affecting the organisational structure of the provincial
administrations were accepted by Parliament in 1986. These were the

Provincial Government Act, 1986 (Act 69 of 1986) and the Abolition of

Development Bodies Act, 1986 (Act 75 of 1986). As the new provincial

administrations were to govern on matters of general affairs, the
Education Department is no longer part of the provincial administration,

education being decided to be on own affair matter.

The proposed legislative and executive organisational structure in Natal
is shown in Figure 3. The four relevant branches are briefly referred
to.'® some of the proposals have not yet been implemented to date as the
Work Study Directorate in liaison Qith the Commission for Administration

are still working out the details.

(a) General Provincial Services

This Branch contains all the management services function and the
environmental conservation functions. In Natal, part of the latter
function has been entrusted to a statutory body who, however, will still
have to iiaise through this branch. The traffic administration is no
longer to be part of this branch. The activities of the Works Chief

Directorate fall under the control of this Branch.

(b) Hospital and Health Services

This Branch will deal with all health matters delegated to it by the

Department of National Health and Population Development.
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FIGﬁRE 3 : LEGISLATIVE AND EXECUTIVE ORGANISATIONAL STRUCTURE
IN NATAL
ADMINISTRATOR
The Hon. R.M. Cadman
5 Executive Committee Members
Provincial Secretary : Mr. R.B. Hindle
JOINT EXECUTIVE
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Director Director Director Director .

Mr. J.A.V. Venter Dr. N.E. Howes Mr. R.A.F. Smith

Executive Committee Members :

Mr. V.A. Volker
Mr. S. Naidoo

Mr. P.M. Miller
Mr. A.G. Jacobs
Mr. C.J. Pierce

Roads, Hospitals
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Mr. J.A. du Toit

Local Government, Private Townships Board
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(c) Roads

The existing functions of the Roads Branch are retained. The functions of
the Government Garage have been taken over by the Directorate Mechanical
in the Roads Branch and is now known as the Provincial Garage.
Additional functions to be part of this Branch are the traffic and
inspection services with effect from 1 September 1988, and also that of
the Regional Office of the National Transport Commission on a date to be

agreed upon once consensus has been reached between the affected parties.

(d) Community Services

This Branch will handle the traditional provincial functions such as
library and museum services. In addition, new activities formerly carried
out by the Development Boards are now performed by this Branch. These
include community administration, community development and social welfare
for Blacks. These additional activities are certainly the most "foreign"
to be handled by the provincial.administration.
N
The grouping of functions in the Branches described in the above model had
the following objectives:
(1) to facilitate internal co-ordination;
(ii) to facilitate inter-provincial co-operation and 1liaison
on matters éf similar functions; and
(iii).to facilitate co;ordination and communication with the
departments and ministers who will be responsible for
piloting legislation through Parliament which affects

provincial activities.
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The new organisational pattern should go a long way towards promoting
those informal lines of communication in public administration, which do
so much, to augment and make effective, the formal approved organisational

structures and associated channels of communication.

3.4.5 Personnel

All provincial employees were transferred to the Public Service with
effect from 1 August 1986. All employees so transferred became subject to
the service conditions applicable to public sérvants according to the

contents of the Public Service Act, 1984 (Act 111 of 1984), except where

the Commission for Administration recommended otherwise. The personnel of
the development boards have mostly been transferred to the provincial
administrations, but there is disparity in salaries and perks which these

officials enjoyed.

3.4.6 Finance

b

In terms of the new provincial system, the existing Provincial Finance and

Audit Act, 1972 (Act 18 of 1972) was replaced on 1 April 1987 by the

Exchequer and Audit Act, 1975 (Act 66 of 1975), which contains the

financial regulations at central government level. This Act provides for
an Account for Provincial Services to which revenues are credited and
from which expenditure is defrayed. The Minister of Constitutional
Development and Planning who is responsible for provincial affairs, will
pilot the provincial budget through Parliament. It follows that each
budget will be subjected to scrutiny by a Select Committee on Financial
Matters for each province. The budget will be included in the main budget

tabled by the Minister of Finance. Thereafter, it will be referred to a
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Select Committee on Finance consisting of Members of Parliament of the

three Houses drawn from the respective Province.

The Administrator and members of the Executive Committee and the
Provincial Secretary and high ranking officials of the provincial
branches, will have to appear before this Select Committee to justify the

budget'“.

In conclusion, under this new provincial system, the members of the House
of Delegates and the House of Representatives will also now be carefully
watching the interests of their own constituencies in the provincial
sphere, in addition to the members of the House of Assembly who already
enjoyed participation in provincial government. This puts the process of
public accountability on the part of provincial administration
officials, on a far wider platform. It must also be borne in mind that as
the provincial budget is a general affairs budget, it has to be approved
by all three ‘Houses of Parliament, thus necessitating the need for
provincial administrations to understand the requirements of each of these
Houses. The methods of evaluation and cost-effectiveness will have to be
well developed and performed to satisfy the electorate. The new provincial
system thus provides an ideal platform for co-operation between the

various population groups in striving for increased security, development

and reform.

3.5 Joint Executive Authority

The Joint Executive Authority for KwaZulu and Natal has been established

in terms of the Joint Executive Authority for KwaZulu and Natal Act, 1986
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1986).'% A Chief Executive Officer will head the joint

Executive Authority assisted by a

Deputy Director : Provincial Administration,
Senior Provincial Administration Officer,
Senior Provincial Administration Clerk,

State Accountant and a Typist.

The Secretariat of five officials are to be selected from the KwaZulu and

Natal Provincial Administration officials in no particular combination.

The Secretariat and Chief Executive Officer will be based in Durban. His

duties are:

-

-

administer the Joint Executive Authority's affairs and
execute its resolutions;

provide a secretarial service and develop and maintain
procedural measures to attain the objectives of the
Joint Executive Authority;

maintain and develop sound financial systems and
control, and act as accounting officer;

make innovative proposals regarding the relevance of the
scope of the Joint Executive Authority's activities; and
ensure co-ordination between the Joint  Executive
Authority, the KwaZulu Public Service and the Natal

Provincial Administration.

The next section covers the development of local government.
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4. LOCAL GOVERNMENT

The primary reason that municipal and other local authorities were
established, was the need to provide for those matters of a local nature
which affected the lives of the citizens within the local authority. Each
local community has their own unique characteristics and accordingly wish
to be involved in the determination of the policies which affect the
provision of local public goods and services, as well as the

implementation of the policies.

4.1 Early history

In the early days of Natal there were no real wurban centres as the
population was very small.'® Using the systems that the settlers had
brought with them from the Cape, they formed their owﬁ}governing bodies.
In 1843, Natal became a British Colony with provision made for the
establishment of municipal boards. 1In 1847, Pietermaritzburg was granted
an elected municipal authority modelled on the municipal authority
introduced in the Cape. This form of local authority did not prove
successful, and as a result, this system was replaced in 1854 by one of

municipal corporations. In terms of Section 93 of the South African Act,

1909 provision was made for "all powers, authorities and functions
lawfully exercised at the commencement of this Act by divisional or
municipal councils shall be and remain in force until varied or withdrawn
by Parliament or by a provincial council having power in that behalf".'”

Thus the Union of South Africa provided for the continued existence of

local authorities.
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4.2 Lbocal Government in Natal

Numerous ordinances were introduced for the establishment and functioning
of municipal authorities. The ordinance currently applicable to local

authorities in Natal, is the Local Authorities Ordinance, 1974 (Ord. 25

of 1974). 1In terms of this Ordinance the local authority areas are those
towns proclaimed as such. There are four categories of towns for the white
community in Natal contained in Sections 3, 4 and 7 in this ordinance:'®

(1) rural residential areas falling outside the jurisdiction

of a town board, town or city council. These areas are
governed by Health Committees under the control of the
Development and Services Board which has since been

abolished in terms of the Abolition of Development

Bodies Act, 1986 (Act 75 of 1986);

(ii) townships which have less than 1000 voters on the voters
list and have rateable property of less than R4 million.
These areas are governed by Town Boards;

(iii) Boroughs governed by municipal town councils, if there
are more than 1000 voters and if the rateable property

exceeds R4 million; and

{iv) City Councils which status is granted by the

Administrator if the borough is the dominant centre of

influence in a significant area.

As a result of extensive investigations, a new constitutional dispensation

was introduced in terms of the Republic of South Africa Constitution Act,

1983 (Act 110 of 1983). It provides for the establishment of local

authorities for the different population groups to enable them to develop
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and maintain their own identity in terms of culture, tradition, way of
life and customs. Local authorities are thus deemed to be own affairs
falling under the control of their own House. The Black 1local authority

areas fall under the control of the Department of Development Aid.

4.3 Regional Services Council

The concept of regional services councils stems directly from the

investigations and recommendations of the Council for the Co-ordination of

Local Government Affairs which was formed on 1 January 1984. 1In terms of

the Regional Services Councils Act, 1985 (Act 109 of 1985), '° regional

services councils will be statutory multi-racial local government bodies

that will develop and provide services on a regional basis.

4.3.1 Objective
The objective of the establishment of regional services councils is aimed
at:=°
(i) broadening democracy to include all population groups in
South Africa;
(ii) eliminating and preventing domination of any one group
over another;
(iii) eliminating discrimination based on race, colour and
creed;
(iv) providing local government services as efficiently and
cost-effectively as possible; and
(v) generating additional revenue at local level to promote
development and to provide services in areas with the

greatest need.
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4.3.2 Functiohs

The concept of regional services councils is not new. Similar institutions
have been in existence for many years, such as the Lower South Coast
Regional Water Corporation and the Pinetown Regional Water Service
Corporation who provide bulk water to a number of local authorities. The
Administrator of the province will decide which functions within a region
which boundaries he has defined, will be provided on a regional basis.
These would include, amongst others, water, electricity, roads, sewerage,
transport systems and produce markets. Functions not defined as being of a
regional nature will continue to be performed by the local authorities.
Regional services councils are horizontal extensions of local authorities

and do not constitute a higher government level.

4.3.3 Representation

The regional services councils will be representative of all population
groups and local communities. The Administrator, when defining a region,
must take into account factors such as the inter-dependency and community
of interests amongst the various communities in a particular area. Each
local body may elect one member but no more than five members to the
council. Voting powers are determined by the proportion of ' services
purcﬁased (excluding regional services provided for industrial or central

business areas), but no local authority may have more than 50 per cent of

the votes.

These regional services councils will be financed by levies raised from

commerce and industry based on turnover.
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5. PUBLIC SERVICE

The central and provincial departments consist of all departments listed

in the Public Service Act, 1984 (Act 111 of 1984) and includes own affairs

departments. It excludes the Department of Posts and Telecommunications

and the South African Transport Service.?2

The Exchequer personnel corps consists of all these departments,
provincial administrations, public services of National States and
parastatal institutions comprising, amongst others, Council for Scientific
and Industrial Research, Human Sciences Research Council, South African
Bureau of Standards, Natal Parks Board and universities. The Exchequer
personnel corps are financed by the Exchequer in Treasury. The local
authorities, S.A. Transport Services and Department of Posts and
Telecommunications have their own sources of income and are thus not
remunerated by the Treasury. The Exchequer personnel corps comprises 8,4%

of the total economically active population in South Africa.

The central departments and provincial administrations perform their
functional activities in the ratio shown in Figure 4. The development
activities include health services, and the establishment of
infrastructure such as building, roads and harbours. Protection services
include the activities of the Defence Force, South African Police and
Prisons Service. The regulatory functions are performed by those people
rendering administrative and logistic support to the development and
protective functions. This gives a broad spectrum of the Government's

policy on how funds are expended.
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The public sector covers a wide area and includes the following: State
Departments, provincial administrations, parastatal institutions, public
. gervice of self-governing National States, S.A. Transport Services,
Department of Post and Telecommunications, local authorities, agri¢u1tural

control boards and public corporations.

FIGURE 4 : PUBLIC SERVICE FUNCTIONAL ACTIVITIES

10% Regulatory

Deveiopment 70% . ]

—

20% Protection

6. SUMMARY

South Africa has come a long way since the arrival of the early settlers,
Numerous forms of government at central, provincial and local level have
been implemented. Emphasis is being placed on the governing of the people
at the lowest possible level. The new constitutional pattern focuses on

the provincial administrations providing general services to all
{
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population groups. Local authorities are to be provided for each
population group dealing with own affairs. Where feasible, general public
services are to be co-ordinated and provided for to the local authorities

within a declared region, by the regional services council.

The first and second tier of government cannot operate efficiently without
an effective third tier government at local level. Co-operation is needed
at the third level due to the different population groups separately
provided for. This provides an opportunity for increased co-operation and
communication between the different population groups. Greater party
political involvement, however, will take place at the third tier level as
a result of the termination of the previous provincial system and also the
Government's policy of devolution of power. This was observed in the
elections held at the local authority 1level on 26 October 1988 where
certain constituencies in the 1local authorities were contested on a
political platform. However, a number of candidates preferred to be
apolitical and preferred té be assessed on their managerial capabilities

as a councillor, rather than by political affiliation and beliefs.
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3. NATURE OF PUBLIC

FINANCIAL ADMINISTRATION

1. INTRODUCTION

As the purpose of this study is to investigate the financial
administration of the road network in Natal, the nature of public

financial administration is discussed.

The primary purpose of the government is to provide on a collective basis
that which cannot be achieved through individual action.® There are two
fundamental activities of government which 1lay foundation to this
statement:
(i) the regulation of individual actions to ensure that they
will not be detrimental to the general public; and
(ii) provision of public facilities and services for the

mutual benefit of all the citizens.

To carry out these two fundamental activities, the government has to have
a source of finance. Public financial administration refers to the revenue
and expenditure of public institutions which carry out the activities of
the government. 1In particular, reference is made to the activities of
these institutions with respect to the acquisition, collection, custody,

allocation, supply and control of government moneys.

In this chapter reference will also be made to the legislation,
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organisational structures, budgetary procedures and control aspects

involved in performing the aforementioned functional activities.

2. ADMINISTRATIVE PROCESS

2.1 Activities

Public financial administration is concerned with the study and execution
of the administrative processes involved with the functional activities of
the procurement of money, custody of money and expenditure of money.
Cloete® described administration as consisting of the thought processes
and actions necessary for setting and achieving an objective. He® lists
the six generic administrative proceéses to be policy-making, financing,
organising, staffing, determining work procedures and control. These
administrative processes always precede and-or accompany the functional
and auxiliary activities which are concerned with providing goods and
services. The functional activity is determined to be a line activity as
opposed to the Staff activity. Finance \;s one of the administrative

processes.

These three groups of activities are shown in Table 1.%4. When dealing with
public financial administration, the functionélf activities that are
carried out to provide goods and services include the procurement, custody
and expenditure of public. The auxiliary activities are'used as an aid.in

attaining the objective of providing goods and services for the general

public.
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TABLE 1 : ACTIVITIES TO PROVIDE GOODS AND SERVICES

ADMINISTRATIVE FUNCTIONAL AUXILIARY
ACTIVITIES/PROCESSES ACTIVITIES ACTIVITIES
Policy-making Procurement, Data processing
Financing .Custody, Research
Organising Expenditure Collection of data
Staffing of money Decision making

Work procedures

Control

2.2 Administrative activity

Administration always has a goal, in view. It is thus necessary to analyse
the steps and procedures needed to realise this goal. BAmong these are
communication, supervision, co-ordination and planning. Thus, the first
step in administration is the determining of the goal and the frames of
reference that will be used. This is ;eferred to as policy-making. The

steps in administration are:

(i) Policy-making define goal;
(ii)' Financing - provide finance to achieve goal;

(iii) Organising

who is to do what;
(iv) Staffing - find people to do the work;

(v) Work procedure

how to work; and

(vi) Control - monitor work progress.

The analytical model which forms the administrative processes is shown in
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Figure 5:-° In performing these processes the public administrator has to
account for various factors which will influence his decision-making.
These factors consist of political supremacy, public accountability,

democratic requirements, administrative law and efficiency.

FIGURE 5 : ANALYTICAL MODEL IN PUBLIC ADMINISTRATION
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The administrative functions are mutually inclusive as depicted in
Figure 6. In performing the functional activity of finance which deals

with the procurement, custody and expenditure of money, the six generic
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FIGURE 6 : MUTUAL INCLUSIVENESS OF ADMINISTRATION

’

administrative processes are performed.

2.3 Administrative theory and practice

Public officials use theory in performing their administrative functions

although it is not uncommon to find that use is made of practical

experience.

2.3.1 Professionalism

The manner and degree of expertise in which a task 1is wundertaken,
determines whether the activities are being performed in a professional

manner.
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Many public administrators 1lack a formal training background and
therefore, deficient in theoretical grounding, are ill-disposed to
apprehend theory and its potential practical uses. They, therefore,
continue to develop by gaining experience in their work situation rather
than by receiving formal training. The top posts are usually filled by
candidates selected or approved by the political office-bearers who could
be interested in qualities other than proper knowledge, skills and
attitudes required for the performance of the duties attached to these
higher posts. The result of this state of affairs is that the officials
serving in the highest posts in the public service do not regard
themselves as members of a professional corps as they do not have the
characteristics usually associated with such a corps. Cloete”? states that
these top public officials are often referred to as '"lay administrators"
to distinguish them from other top officials who have occupied their posts
by having a professional qualification in the field of inter alia,
medicine, law and engineering. The requirements for professionalisnm,
administrative functions and the factors which affect the role of the

administrator not being regarded as professional, are now outlined.

(a) Requirements for professionalism

It 1is generally accepted that a vocation or profession should satisfy the
following criteria to be recognised as a profession according to Cloete®:
(i) body of knowledge developed thrdugh research and
practice;
(ii) advanced training and skills as a condition for
admission to the field of work;

(iii) ethical rules to govern the behaviour of persons who
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undertake research and practise the particular

profession;

(iv) active development and support by professional

association; and

{v) esprit de corps and a sense of pride amongst the

researchers, teachers and practitioners concerned.

(b) Administrative functions

Functions performed by public officials can be classified into three

categories, namely administrative (staff), line and auxiliary, as shown in

Figure 7.°
FIGURE 7 : FUNCTIONS OF PUBLIC OFFICIALS.
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This diagram shows that the higher one progresses in the hierarchy, the

more administrative functions one will perform. This is applicable to,
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inter alja all engineers, teachers, lawyers and medical practitioners.
Thus, to recognise a professional administrator, one must identify the six '

generic administrative processes described already.

(c) Factors which affect the role of the administrator not being regarded

as professional

Cloete identified five factors which tend to lead to those officials
carrying out administrative functions not being regarded as professionals
as follows.'°:

(1) lack of clarity about administrative functions;

(ii) practices for the filling of administrative posts;

(iii) negative attitude of practising administrators;

(iv) negative.attitude of political office-bearers; and

(v) failﬁre to develop criteria for evaluating

administrative performance.

There is a need to take positive steps to promote professionalism in
public administration to counter these five factors. Judging by the
attendance at seminars and courses in Public Administration, there is an
increased awareness by public officials in being trained to perform the

duties attached to the top posts.

2.3.2 Public management

There is often confusion and misuse of the words administration and
management. The word management is traditionally used in the private
sector to refer to the functions and activities of the managers of

businesses according to Cloete.'’
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In the Public Service, the word management is used to refer to:'2
(i) the activities of work study officers who provide
management services in the institutions in which they
are employed;
(ii) higher placed officials who are said to be managers and
members of the management echelon or management team who
meet regularly in management meetings; and

(iii) management training courses provided.

Thus, the word management is not used as a synonym for the word
administration. ' The ﬁanagement functions consist of the four basic tasks
of planning, organising, directing and controlling together with five
additional activities of decision—ﬁaking, communicating, motivating, co-
ordinating énd discipline. It is thus’seen that the management functions
form part of the total administrative tasks performed by public

administrators..

2.3.3 Theory and practice

A policy is defined as a statement of intent. It may or may not be based
on theory. Most scientific observations and experiments require materials
with which to work, and scientific observation in administration takes
place in contexts packed with live action. Therefore, to imagine that

theory is divorced from practice 1is to misconstrue the nature of the

theory-practice relationship.

The elements of scientific theory has three main attributes, namely :'3

(1) it comprises of concepts, assumptions and
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generalisations;

(ii) it describes, explains and predicts behaviour of
phenomena; and

(iii) it is heuristic, that is, it stimulates and guides

further knowledge development.

Using theory will result in a positive improvement of the quality of
administration performed by public administrators. Officials should thus
be motivated to be willing to further their knowledge of work procedures
and accordingly gain recognition from receiving formal training rather

" than the old concept 6f getting promotion based on years of experience.

%

3. GOAL OF FINANCIAL ADMINISTRATION

The goal of the finahciai administration of the public sector is to give
effect to public policy. Public policy finds fruition in laws, rules and
regulations and is aimed at the promotion of the welfare of the peoples by
means of the capitalistic and free-enterprise system, which exists in
South Africa. Capitalism is defined as "an economic system based on the
private ownership of the means of production, distribution and
exchange".'® It is an ideal concept, but there is no State where the

economic system is totally in the hands of either the.'private sector or

the public sector.

On 22 November 1979 both the then Prime Minister and the Minister of

Finance at the occasion of the Summit Conference held‘ in the Carlton
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Hotel, stated in no uncertain terms that it was the policy of the
Government to diminish the role of the public sector and increase the role

of the private sector.’®

Thus, South Africa is a capitalistic State, because it is the public
policy of the Government to move in the direction of capitalism, and not

for any other reason.

Free-enterprise is defined as "an economic system in which commercial
organisations compete for profit with little state control".'” South
Africa is somewhere between "fully-free" and "totally un-free". One can
describe the South African economy as free-enterprise because it 'is the
policy of the Government to apply as little control as is consistent with

the welfare and security of the people.

It is the function of the public official to give effect to public policy.
Public officials work within the framework of the law and are subject to
the will of their political masters. Within these constraints every public
official, from the director-general down to the desk clerk, must therefore
promote the capitalistic, free-enterprise system when formulating or

advising on policy, when exercising discretionary powers and when

performing daily tasks.
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4. ROLE OF THE GOVERNMENT IN THE ECONOMY

Various theories on public finance exist and have developed over the
years. The concept of money and sources of revenue is described to

complete the nature of the role the Government plays in the economy.

4.1 Traditional principles

State funds are public money, because they have in fact been borrowed from
;ﬁhe tax paying public for the purposes of implementing the policies of the
Government. The Central Government has the responsibility to promote the
economy. The elected fepresentatives are the highest final decision-makers
on the imposition of taxes and the allocation of expenditure. 1In order to
pinpoint the responsibility in the public institution, it is necessary to
have someone appointed to be held acéountable for all the financial

transactions. This functionary is the accounting officer.

4.2 Activity of the Government in the economy

The Government has three roles in the economy, namely as initiator,

regulator and participator.'®

4.2.1 Initiator

The Government as the central authority, initiates activity in the economy

by :

(i) policy institutions : 1legislative councils, economic

advisory councils, planning council and the central

financial authority (Treasury); and
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(ii) Service institutions : State departments and State

commercial institutions.

4.2.2 Regulator

The central authority acts as regulator of economic activities through:

(1) basic framework institutions : registrar of companies,

registrar of financial institutions, registration of
properties, rights and citizenship;

(ii) regulatory institutions : price controller, and

government inspections; and

(iii) reconciliatory institutions : industrial councils, wage

boards and rent boards.

4.2.3 Participator

The central authority participates in the economy in the production of
goods and provision of services as follows :

(i) financial institutions : Treasury for floating loans,

reserve bank and development bank;

(ii) entrepreneural institutions : transport, communication

and production; and

(iii) consumption institutions : military, government garage

and provincial administrations consume goods and

services.

L

3\// 4.3 Nature of government finance
LV

The nature of government finance procedures differs from those used by

private enterprises.'® These procedures are:
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(i) Government can obtain large loans from abroad;

(ii) income is acquired by force;

(iii) greatest part of budget is spent on social services;

(iv) public finance is a public affair;

(v) extraordinary accounting practices and control methods
are employed to maintain responsible use of public
money; and

(vi) wuniform accounting procedures are used to avoid theft or

embezzlement.

4.4 Expansion of government finance

There are ten factors which will lead to the expansion of public

expenditure:2°

economic growth; population growth;
democratisation process; cultural awakening;
communication; western socialism;

war, terrorism, crises and natural disasters;
technical and scientific innovations;

devaluation, inflation and foreign exchange; and

maladministration and waste

4.5 Expansion of government functions

The government functions constantly change and grow for various reasons.?2®

i ’
L/// The services it performs include:

(1) community services : assistance for community such as

flood relief fund, drought relief fund;
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(ii) social services : refers to work of social workers in

the field of medicine, drug addicts or alcoholism;

(iii) economic services : to enable personal wealth to

increase there is a need for services such as health,
electricity, water and roads;

(iv) protection gervices : provision of security;

(v) development services : assistance provided to private

entrepreneurs to develop;

(vi) regulatory services : to guarantee orderly development

by having marketing control, labour control and
agricultural control; and

(vii) information services : to promote flow of information by

reports, radio, television and articles.

4.6 Money

Financial administration at government level revolves around the question
of money. Money has no value except gold coins, but it represents value.
Méney is the source of power and wealth and is a much sought after
commodity. It can be earned, saved, spent, stolen and even embezzled.

Money can assume various forms.Z22

(i) real money - real cash consisting of coins and notes
whiéh can be directly used in any tfansaction;

(ii) quasi-money - papers which become money only after
certain  instructions have been written into these
documents. These include cheque and postal orders; and

(iii) fictititious money - where no money is involved but a
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transaction is made with the use of credit cards or

other methods of obtaining benefit without real money.

4.7 Sources of revenue

The government also performs a dual function, namely allocative and
distributive.?®* The allocative function involves the provision of goods
and services to the community. The distributive function is that of
rearranging the incomes and wealth among the several groups or classes in

the community in accordance with accepted noticns of fairness.

4.7.1 Taxation

Taxation is a means of the government performing its allocative and
distributive functions. A tax is a compulsory contribution levied by the
State to finance the provision of goods and services for the general

public.®** The Social and Economic Planning Council believed that there

were two norms according to which the tax system should be shaped:=2*®

(a) as a means of raising revenue, the tax system should be :
(i) productive;
(ii) economical;
(iii) elastic;
(iv) subject to social control;
(v) certain (evasion-proof);
(vi) impartial; and

(vii) convenient;

(b) as an instrument of social policy the tax system should promote:
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(i) long-term maximisation of the national income;
(ii) cyclical stability and the maintenance of a high level
of employment; and

(iii) the alleviation of extreme inequalities of wealth.

The procedures of taxation are contained in the Income Tax Act, 1962 (Act

58 of 1962), as amended. It contains chapters dealing with administration,
normal tax, company tax, donations tax, other taxes, assessments, arrears

and miscellaneous items.=2¢

Tax avoidance by employing acceptable means of reducing the tax payable is
allowed. Tax evasion whereby one uses unacceptable means sSuch as
withholding income, to pay less tax is not allowed and could 1lead to

prosecution.

4.7.2 Other sources of revenue

Botes lists seven other sources of revenue as follows :27
(i) revenue from Government entérprises;
(ii) interest and revenues;
(iii) levies;
(iv) licences;
(v) fines and forfeitures;
(vi) special funds and accounts; and

(vii) loans.

Having identified the goal of the Government to be that of providing goods

and services for the general public, it follows now to investigate the
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legislative procedures governing the financing of these goods and

services.

5. LEGISLATIVE INSTITUTIONS IN CHARGE OF PUBLIC FINANCE

Before describing the legislative institutions which are in charge of

public finance, the concept of financing policy is explained.

5.1 Financing policy

The broad financing pblicy of a State prescribes in broad terms how public
institutions are to be financed.?®® The legislation provides a framework

within which the legislatures regulate their financial affairs,

In a democratic State tax is not levied on the citizens if they do not
have representation in the 1legislative assembly. Thus particular
procedures are adopted in providing finance such as :2°

(i) executive authorities must obtain authority from the
legislatures before collecting or spending money;

(ii) the legislatures vote money annually in the form of a
budget to enable the executive institutions to perform
their work;

(iii) legislatures held responsible for ménner in which public
funds are spent;

(iv) the financing process 1is <carried out using basic
guidelines of public administration; and

(v) the powers of the legislatures are specified by law.



5.2 State President

The Office of the State President is that of executive head of State. 1In
effect, this merged the functions of the former Prime Minister with those
of the former State President. The present State President is both a
party-political leader and executive head of State. As chairman of the
Cabinet he takes the lead in making policy decisions on the economic
development of the country and the administration of public finance. He
has the right to appoint the Minister of Finance. Thus, by his executive
status he is a directly involved and plays a leading role in decisions on

public finance.?*°

5.3 Parliament
Parliament consists of three Houses as follows:

- House of Assembly for whifes;

- House of Representatives for Coloureds; and

- House of Delegates for Indians
The Houses of Parliament by the delegated authority of its electorate,
have the power to make laws for the government of the country including
the administration of public finance. The study of public financial
administration is, therefore, closely linked with party politics. The
budget represents the party-political objectiVes of the majority parties
for a given financial year. The Constitution provides for own affairs and
general affairs. Thus, budgets are drawn up for both own affairs and

general affairs. The President's Council was set up to resolve differences

between the three Houses.

Parliament cannot directly control the daily administration of public
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finance. Hence, it creates executive offices and institutions to do so on
its behalf. These include the Standing Committee on Finance which
represents all three Houses and also the Standing Select Committee on

Finance of which each House has its own.

5.4 Cabinet and Ministers Council

Ministers have four separate functions performed by one person: "
(1) political - represent their parties'policies. In the
South African tricameral Parliament there are three
majority parties;

(ii) pariiamentagx - submits audited financial statements of

his department to Parliament;

(iii) governing - control of legislative process; and
{iv) executive - as the executive head of his department he

is a public official.

The Cabinet usually consists of members of the majority party of the three
Houses and administers general affairs. Each House has a Ministers'
Council which has the support of the majority party and administers own
affairs. The Cabinet submits bills on public finance to Parliament for

approval. Once the bills have been passed, the decisions of the Cabinet

are enforceable by law.

6. EXECUTIVE INSTITUTION IN CHARGE OF PUBLIC FINANCE

The Department of Finance is the executive institution in charge of public
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finance. A brief description of this institution is_prov16éd to gain an

insight of its function.

6.1 Minister of Finance

The Minister of Finance is a member of the Cabinet. In each Minister's

Council there is a Minister of the Budget who deals with own affairs.

The Minister of Finance performs his duties according to the regulations

contained in the Exchequer and Audit Act, 1975 (Act 66 of 1975) the

provisions of which and definitions are listed on pages 1 and 2 as per
Annexure 1. For evéry financial year, the Minister has to submit an

estimate of expenditure to bé defrayed from the State Revenue Fund, and an

estimate of expected revenue during that financial year.

Financial year means, 34

"the period from 1 April in any year to 31 March in the next

succeeding year."

Although public financial administration is concerned with the
administration of public finance, it must be stated that the functions of
the Minister of Finance extend beyond merely administering public finance.
He, together with the three Ministers of the Budget, are responsible for

the economic developmeht of the country.

6.2 Department of Finance

The Minister of Finance is in charge of the Ministry of Finance which has

two departments, namely the Department of Finance and the Office of the
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Auditor-General, as shown in Figure 8.

FIGURE 8 : MINISTRY OF FINANCE ORGANISATION CHART

MINISTER OF FINANCE

DIRECTOR-GENERAL : FINANCE AUDITOR-GENERAL '
- Directorate : Administration Office of the
- Directorate : Treasury Auditor-General

|- Directorate : Public Finance

Directorate : Inland Revenue

Directorate : Customs and Excise

—

.- Directorate : Financial Institutions

The Department of Finance is responsible for the provision of funds to the
public sector. The Treasury 1is the central financial authority in the
Public Service which is vested in the Department of Finance mentioned in

the Public Service Act, 1984 (Act 111 of 1984).33

The South African Reserve Bank is the bank for the Government. The Bank
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keeps an account called the "Exchequer Account for the Republic of South
Africa", whilst the Treasury keeps an account called the "Account of the
Paymaster-General”. The moneys deposited in the State Revenue Fund are
transferred to the Paymaster-General account. The Treasury also keeps a

separate account for each of the individual departments.

The South African Mint mints coins. It makes coins and notes which are

used as the only legal tender for buying goods and services.

6.3 Accounting Officer

Every Department is under the control of a Director-General or an officer
with a different title but of equal rank, who 1is responsible for
fulfilling the functions of his Department.The Director-General is also
the accounting officer of his Department. The word accounting refers to

financial accounting and not to arithmetical book-keeping.

The accounting officer is closely involved with compilation and
preparation of the budget. He is in direct contact with Treasury and must
be au fait with all instructions and regulations of Treasury. The
accounting officer is responsible for the requisition, custody and
spending of public money necessary for the implementation of the functions
of any department. The accounting officer, therefore, works in close co-
operation with all other public institutions which aré involved in one way

or another in the administration of public finance.
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7. BUDGETARY PROCEDURE

Any budgeting process of the State is concerned with three main problems,

namely:

- scarcity problem;

- allocation problem; and the

- redistribution problem.

7.1 Nature of the budget

A budget 1s defined as

the annual estimate of possible income and

expenditure.3¢ More specifically the budget can be utilised in five ways:

(1)
(ii)
(ii.i)
(iv)

(v)

peclicy document;

source of information;
work programme;

control instrument; and

economic instrument.

7.2 Types of budgets

Budgets can be classified in three ways as follows.3®

7.2.1 According to institution

(1)

(i1)

(iii)

State Revenue Fund appropriation - to fund
departments;
Transport Services appropriation; and

Post and Telecommunication appropriation

government
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7.2.2 According to nature

(i) Revenue Budget;
(ii) Current Expenditure Budget; and

(iii) Capital Budget

7.2.3 According to period covered

(1) Part Appropriation Budget -a temporary budget to provide

for expenditures for the period starting 1 April until
the main budget has been approved;

(ii) Main Appropriation Budget - contains all details for the

year;

(iii) Supplementary Budget - to update budget and "rectify

mistakes; and

(iv) Additional Budget - last budget of the current financial

year.

A schematic representation of the identification of budgets according to

period is shown in Table 2.3€

7.3 Budget information

The budget should cover details on the objectives, aims, financial

responsibility, expenditure items, source fund, priority classification,

control and analysis.

7.4 Expenditure Classification

Expenditure is classified as follows :

(1) current expenditure - recurring expenditure on goods
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TABLE 2 : SCHEMATIC REPRENSENTATION OF APPROPRIATION BUDGETS

Financial year Appropriation Budgets
1 April—- 30 March
January Part appropriation budget
Parliament commences {Advance on main budget — “small budget”
i.e. provision of funds for coming financial
year} i
Additional budget
{Last budget of current financial year)
March Main budget (Political policy for current
financial year expressed in monetary terms)
June Supplementary budget (Part appropriation,
Parliament prorogues main- and supplementary budgets approved
simultaneously)
July — December First revised budget (August)
Parliament in recess Second revised budget
For departmental and Treasury planning
purposes only. Concerns current financial
year. These two budgets are used to draft the
additional budget.
and services excluding acquisition of capital assets.
(ii) capital expenditure - capital formation by acquisition
of fixed capital assets such as land, structures and
buildings; and
(iii) transfer payments - paid to other institutions or bodies

in the form of subsidies, grants-in-aid or financial

assistance.

7.5 Budgetary cycle

The budgetary cycle consists of seven steps: 27

(i)

forward planning stage whereby detailed estimates are
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prepared aﬁd submitted to Treasury;

(ii) consideration by Treasury of all claims in the light of
the government's economic policy;

(iii) re-planning and review of projects aqd programmes;

(iv) consideration of draft budget by Cabinet;

(v) summation of individual estimates;

(vi) constant review of allocated funds throughout the year;
and

(vii) approval of additional funds by Parliament.

An important part of the budgetary procedure is the control aspect which

has to be carefully administered.

8. CONTROL

The Exchequer and Audit Act, 1975 (Act 66 of 1975) provides for the

appointment of an Auditor-General who is responsible for the auditing of
all the accounts of government departments and other public institutions.
He reports to Parliament through the Minister of Finance. The reports on
the accounts of the individual Houses are scrutinised by select committees
while the accounts of the departments of general affairs are discussed by
the Standing Committee on Public Accounts. The_Auditof-General occupies a

prominent position in the ranks of public institutions.

A great effort is made to ensure that accountability for financial matters

is maintained. Reports are always submitted to the legislatures who
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consider them in open sessions. The result is that irregularities attract
wide publicity. Thus, the political office-bearers in charge of executive
institutions will do their utmost to avoid adverse publicity. The reports
and public debates thereon encourage honesty in dealing with public

moneys.

To complete this discussion on control, the concept of accountability and
responsibility will be described.®® It is generally accepted that all
political office-bearers and public officials act responsibly when
performing their duties. They will thus be able to give account in public
of their actions. However, due to the large number of public officials
involved in the hierarchy, the higher ranked officials cannot be held
responsible for the actions of their subordinates although they will be
held accountable fof the actions of their subordinates. One delegates
responsibility but not accountability. Public accountability is the
accountability for public funds where accountability may be defined as the
responsibility of public officials to conduct themselves in a way in which
they can be seen to be respecting the value of everything with which they

come into contact as well as those things which are of value to others.

The Financial Cycle is illustrated in Figure 9.3° It shows the path that
information, regulations and money take between the various public
institutions and the legislatures who are all | involved in  the
administration of public finance. Public administrators who are in control
of public funds are thus accountable for their actions to the highest
level of control, which is Parliament. ' The office of the Auditor-General

ensures that the correct Treasury procedures are adhered to.
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9. SUMMARY

The role of the Government is to provide goods and services to the
community, and also to promote the welfare of the community by stimulating
the economy which will increase the wealth of the population. To enable
the Government to perform its activities it has to have a source of funds.
Public financial administration refers to the revenue and expenditure of
public institutions which carry out the activities of the Government.The
administrative processes involved with.the functional activities of the
procurement of money, custody of money and expenditure of money were
discussed. These processes are identified as the six generic
administrative processes of policy-making, financing, organising,
staffing, determining work procedures, and control. To assist the public
administrator in his'duties, he makes use of auxiliary activities which

include, inter alia, research, data processing and decision making.

The goal of public financial administration is to give effect to public
policy which the Goyernment has formulated. South Africa can be said to be
a capitalistic and free-enterprise country as these are the systems which
the Government attempts to implement, as it applies as little control as
is consistent with the welfare and security of the people. It is the
function of the public official to give effect to public policy, according
to the will of their political masters. Within these constraints every
public official, from the director-general down to the desk clerk, must
therefore promote the capitalistic, free-enterprise system when

formulating or advising on policy, when exercising discretionary powers

and when performing daily tasks.
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The Government plays an active role in the economy. It has roles of
initiator, regulator and participator in the economy. By the policies it
adopts, it is able to guide the economy towards its goals. It is éeen that
the Government functions continually grow with an increased demand for
goods and services by the community. This results in more funds being
required to finance these increased functions. Numerous sources are

available to obtain more funds such as taxes, loans and levies-

The legislative institutions are in charge of public finance and by their
policies are able to control how the money is spent. The executive
institutions are responsible for implementing the policies. The Minister
of Finance is in charge of the Department of Finance which is responsible
for the provision of funds to the public sector. The accounting officer is
responsible for theA administration of public finance. He is closely
involved with the compilation and preparation of the budget thch is an
actual estimate of income and expenditure. Control of the procedures

contained in the Exchequer and Audit Act, 1975 (Act 66 of 1975) which

gives the regulations of how money is to be collected and spent, is

exercised by the Auditor-General who carries out audit inspections.

In an economy where there is a scarcity of resources, the success with
which public finances are administered, will have a positive influence on
stimulating the economy leading to growth and increaséd opportunities for
further development. A means of assisting public officials to administer
public finances effectively, is the use of the budget which .can be
prepared and presented in different ways which are referred to as

budgeting systems, which will now be discussed.
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4. BUDGETING SYSTEMS :

A THEORETICAIL PERSPECTIVE

1. INTRODUCTION

The theory and practice of financial administration will now be further
discussed with specific reference to the budgeting sy;tems which are
available for the public administrator to utilise in the‘ pefformance of
his duties. Financial matters are sometimes considered as mere accounting
or computation matters that can be dealt with ‘by subordinate officials.
However, money 1is the 1life blood of all activities and affects the
attainment of every goal. A public official mﬁst, therefore, in the
performance of his administrative tasks take particular notice of the

financial implications of his work.

The budget is probably the most important measure for obtaining order in
financial matters. It is thus imperative to ensure that all activities
connected with the determining of the contents of the budget, executing
the decisions and controlling and activities of the officials flowing from

the budget, are performed effectively.

‘The community needs a variety of public services. It'requires a complex
system of administrative activities to be performed, to provide for the
demand for services which tends to increase more rapidly than the
availability of resources. Furthermore, it must be determined if the

available State machinery and arrangements are still capable of handling
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these complex activities which include all the budgeting activities.

Budgetary decisions are to a great extent influenced by political
considerations. Even though proposals might_ be made after thorough
investigations, the politicians might still adopt the proposals to suit
their own needs to ensure popularity irrespective of the long-term
consequences of a particular decision. In order to restrict the arbitrary

actions by politicians, new budgetary practices have been developed.

Before discussing these budgetary practices, the budgetary procedure will
be discussed. Also the relationship between finance, effectiveness and
efficiency will be explained. Thereafter, the following five budgeting
systems, which have developed over the years, will be discussed :*

(1) Line Item Budgeting;

(ii) Performance Budgeting;

(iii) Management by Objectives;

(iv) Planning-~Programming-Budgeting System; and

(v) Zero-Base Budgeting.

These budgeting systems are applicable to the preparation of the budget
for the provisioning and maintenance of road networks. Each system has its
own characteristics which should be considered when adopting a particular
system. Preference for a particular system is generaily based on who 1is
making use of the budget, and on what sort of information is required. Top
management is more concerned with the overall details of budget to ensure
that the stipulated objectives have been attained, whilst lower management

is more concerned with the more specific and detailed aspects of the
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budget to ensure that the available resourses have been utilised

efficiently and effectively.

2. BUDGETING

2.1 Nature of the budget

The budget of thé State expresses the total State activity in figures.? It
covers the State's activities for a given financial year, so it is a
useful management tool. The Budget presupposes that the Government,
members of Parliament, the Public Service and general public know what the
public money is to be used for. The budgeting tecﬁnique is a budget system
which attempts to explain to all involved in the budgeting process how the
public money voted for the budget will be used. The budget is a political
document attracting the intense concern of politicians, public officials,

interest groups and the general public.

The actual budget should be the result of well-considered priority
deéisions made by the Government. The Government's financial policy, which
is expressed by the budget, is not merely a question of economics.
Prosperity is worth a great deal but justice, education, good social
relations, public health, national security and many other items may and
often do rank higher. The nature of the budget is affécted by, inter alia,
social, political economic and technological factors. The public official
who has to prepare the budget, wusing limited resources, has the same task

as the tailor who has to cut his suit according to the c¢loth he has

available.



81

2.2 Budgetary procedure

Cloete® identifies three parts in the budgetary procedure, namely the

preparation, apbroval and implementation of the budget.

2.2.1 Preparation of the budget

There are numerous forms which the budget can take, depending on which
budgeting system 1is used. The budget sets out estimates of revenue and
expenditure for the forthcoming financial year. In preparing the budget,
cognisance has to be taken of the need to provide the resources necessary
for the State Departments to attain their goals which are part of the
broad policy of the Government. However, due account has to also be made
of the fact that to finance these resources, the public has to provide the

funds in the form of taxes.

2.2.2 Approval of the budget

The approval of the budget authorises the collection of revenue and
expenditure thereof on the approved programme. Although the approval of
the budget is the climax of the budgetary process, this approval does not 
ensﬁre that the financing operations of the budget is the climax of the
budgetary process, this approval does not ensure that the financing
operations of the public institutions will be done effectively (satisfy
needs of community) or efficiently (public funds will be economicall?
spent). The crucial stages in ensuring effectiveness and efficiency are

the preparation and implementation of the budget.

2.2.3 Implementation of the budget

After the legislatures have approved the budget, a start can be made on
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the implementation thereof. It must be remembered that the sums of money
voted on are only estimated amounts and should thus only be spent where

necessary.

2.3 Trends in budget procedure

In striving to meet the need for an improvement in the usefulness of the
budget, basic trends in budget procedure have developed. Four such trends

can be identified.*

2.3.1 Long-term planning

In view of the present levels of public expenditure and taxation and their
far-reaching effect on the socio-economic structure of the country and its
future development, there would seem to be no argument against long-term
planning being the best policy. A situation may arise in which new
developments call for new decisions and in which current needs cause
alterations to be made to long-term plans. Thus under these circumstances
one has to:
(i) establish priorities; and

(ii) have an annual review of the long-term plan.

2.3.2 Macro-economic function

Modern economists acknowledge the connection between budget policy and the
general trend of the economy. Modern budget procedure, therefore, should
be shaped in such a way that due account is taken of the macro-economic
factors, inter alia, national income, government spending, total
consumption, total employment and general price level. The macro-economic

function of the budget can be adequately performed only if it is within
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the framework of the long-term policy as regards economic growth and it

provides for the current economic situation.

2.3.3 Delegation

The need for decentralisation andrconsequent devolution of functions has
been recognised. Decentralisation is the process whereby the
responsibility for the performance of functions is distributed more widely
to lower levels of authority, whilst devolution is the process whereby
authority is transferred from the central government to the provincial,
regional and local level of government. In view of the complexity -of
modern public.administration, a completely centralised budgetary system is
impossible. Budget procedure allows for the delegation of certain
activities to lower governmental levels provided these are kept within the

limits of the general outlines of the budget itself.

2.3.4 Use of experience

Valuable use has been made of the experience gained in private enterprise

by adapting the techniques to suit the needs of the public institutions.

2.4 Budgeting systems

The budgeting technique or budgeting system relates to the manner in which
the budget proposals are set out. Mitchell describes the development of

budgeting techniques over the years to have had one aim in mind, namely S

"It attempts to show clearly, unambiguously and logically how
public money is to be spent to enable decision-makers vested
with authority in respect of spending government funds to

ascertain how, where and how effectively public money is being
spent."
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Since the budget is a document of political policy, innovations in
budgeting systems are aimed at narrowing the gap and reducing the chances
of differences occurring between the éelection of éovernment goals and
their realisation in practice. Public budgeting techniques are systems for
making choices about the means necessary to implement government policies
for the gene;al good of society. Budgetary decision-making consists of the
actions of many varied politicians and public officials. All these

decisions and actions are inter-related.

Budgeting systems have tended to move away from the mere presentation .of
resources information in terms of manpower and monetary units towards the’
direction of management of programme budgeting. The improvement in budget
systems 1is a matter of a shift of emphasis, in the course of time, from
inputs to outputs.® The concept of inputs and outputs is explained by the
following example. A contractor builds roads. Roads are the end product,
that is the output. To build roads he needs input resources of men,
machines and materials. If the firm paid excessive attention to the
quality of his resources, he would be concentrating on his inputs. Also,
if he concentrated on the quality of the road, he would be oriented to the

output. In the business world it is sound policy to concentrate on both

facets.

In policies and public administration a multiplicity.of factors result in
a concentration on the outputs. The government has been oriented to goal-
attainment (outputs) with not much consideration to how the goal was
attained in terms of finance (inputs). With increased expectations by the

public of better services, the government has had to concentrate on its
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source of income (inputs) rather than on its goals (outputs). Public money
is scarce and is even becoming scarcer; allocation of these scarce means

for the attainment of public goals requires much thought.

It is against this background, that the ideal budget system should be

developed which will enable the government to wutilise its resources

efficiently and effectively in striving to attain its goals.

3. RELATIONSHIP BETWEEN FINANCE, EFFECTIVENESS & EFFICIENCY

Faced with limited resources, the South African Government has to decide
which goods and services to provide fo the community. Uniike a private
enterprise, the Government cannot meaéure its success by comparing its
income and expenditure and so determine what profit has been made. The
Government has to rely on its success being measured by the outcome of its
goals. If the objectives of a programme have been attained, then the

Government is regarded to have been effective.?

Economy is achieved when resources of inputs of men, machines and
materials of a specified quality and quantity have been acquired at the

lowest price. The efficiency of a programme may be defined as the ratio of

units of output to units of input.

Thus, if the Government undertook to build a road project such as the
Mariannhill Toll Road, it would be considered to have been effective if

the road project realised a net benefit to the community in terms of
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reduced travelling time, fewer accidents and cheaper transport cost.
Efficiency would be achieved by a reduction in the cost of the project
through optimum utilisation of resources and improved construction

techniques.

It is difficult to define efficiency in precise terms but Cloete® says,
"efficiency in the public sector means satisfying the most
‘essential needs of the community to the greatest possible
extent, 1in qualitative and quantitative terms using the
limited resources that are available for this purpose, and
also involves upholding public accountability, democratic
requirements, fairness and reasonableness and the supremacy of
the legislature".
The primary concern of the Treasury is how the various segments of the
public sector are financed from the State Revenue Fund. The Cabinet and
the Treasury are well aware of the principles of efficiency and
effectiveness.® Evidence of this awareness is noted by the enormous effort
and expense in recent years to replace the outdated item budget system by
the budgeting by objectives system. The relationship between inputs and
outputs is much clearer in all Departments than it was ten years ago. This
is particularly so in the case of programmes whose results or objectives

aré of a material nature such as the kilometers of roads built or the

number of hospital beds provided.

In promoting effectiveness and efficiency six aspects should be

considered.'® The six aspects can be separated into two groups relating to

work and people.

(i) Work aspects:

- a rational approach to work is needed. The

organisational arrangements, work methods and
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procedures should be rationalised to promote
productivity;

- the provisions of legislation which govern the
activities of public officials must lead to
effectiveness and efficiency; and

- priority setting is essential for effective and
efficient utilisation of personnel.

(ii) People orientated aspects:

- personnel structuring should be taken with care as
this is the basis for the provision and
utilisation of personnel;

- training is essential; and

- the work climate affects the human relations
aspects and should thus receive constant

attention.

* 4. LINE-ITEM BUDGETING

The line-item budgeting system is the traditional system and is wused by
most local authorities. This technique is based on honesty and efficiency
by the government but is inflexible. It is confrol orientated with the
control based on inputs placing restrictions on items such as salaries,
supplies and construction. No tfansfer of funds between items is
permitted. There 1is no reference to the outputs which the resources of

men, machines and materials produce.
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Traditionally the following items are used in the budget:

A - salaries, wages and allowances;

B - contribution to pension and provident funds;

C - subsistence and transport;

D - telecommunication services;

E - printing, stationery, advertisements and publications;
F - furniture and equipment; and

G - miscellaneous.

Other items included, depending on the nature of the budget, are road

maintenance, road construction, ambulance services and library services.

In this technique, use is made of historical data as a base. Future
expenditures and revenues are predicted mainly on a straight line basis or
according to trends. This system is ideal for institutions whose
activities are reasonably constant and have to only allow for inflation
and not 1level of activity. Service institutions normally have annual
cohmitted expenditure which are repetitive such as salaries, services and
machinery. This system emphasises the independence of each department with

no attempt being made to co-ordinate the activities between departments.

5. PERFORMANCE BUDGETING

This technique shifted the emphasis from control to management. The

outputs are assessed by means of job measurement and cost-effectiveness
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management. This system was not popular as it did not assist in
determining how funds should be distributed between programmes, nor which

programmes were most important.’'’

6. PLANNING-PROGRAMMING-BUDGETING SYSTEM (PPBS)

The budget became regarded as not being a means of control or management,
but rather as a planning document. Golembiewski and Rabin define the

Planning-Programming-Budgeting System as,'?

"a rational decision making technique which may be wused to
make more systematic decisions, given a set of objectives and
he information at hand. PPBS emphasises the 1long term
enefits and costs of programmes rather than the short term.
PPBS is composed of program budgeting and system analysis
.. which typically involves cost-benefit studies. This system
should be considered as cyclical. That is, the results of the
o decisions of previous years provide-data for decisions in any
\J  current year".

6.1 Models of decision-making

The Theory of PPBS implies a specific model of decision-making using a
raEional model as opposed to an  incremental model with the latter
emphasising that it is difficult to fofesee the consequences of many
decisions made by man on complex problems. There are four factors in the
rational model :
(1) objectives are determined and ciarified separately
usually before considering alternative policies;
(ii) objectives generate a search for alternatives to attain
them;

(iii) alternatives are analysed by a cost-benefit study; and

AN
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(iv) the best alternative is selected.

6.2 Specific structure of PPBS

There are four major elements in the PPBS system.'?

6.2.1 Goal Definition

The system starts with the goal being stated. Thereafter, a series of sub-

objectives are formulated by department heads to attain the main goal.

6.2.2 Development of programme structure

The programme structure consists of the programme categories which are
determined on the basis of objectives. The programme is wusually sub-
divided into smaller components based on sub-objectives. The line-item
budgets emphasise estimating within debartments individually whilst the
programme budget stresses the broad objective, thus co-ordinating all the

departments' budgets.

6.2.3 Major PPBS documents

There are three documents which are considered:

(1) multiyeér programme covering a period of vyears, shows
the activities which have been authorised and are
contemplated. The projected costs and receipts are
listed;

(ii) a special analytical étudy may be implemented annually
or over a few years on a specific topic; and

(iii) the programme memorandum provides the documentation for

the strategic decisions recommended for the year. It
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contains a cost comparison and effectiveness of

alternatives to achieve the objective.

6.2.4 Cost-benefit analysis

The major goal in this analysis is to determine the projected costs and
benefits of different alternatives to achieve an objective or sub-
objective. Problems are encountered when one attempts to meaningfully
quantify all relevant variables, assess cost and obtain reliable

information.

6.3 Overview of PPBS K™

The PPBS system is concerned with inputs, outputs, effects and
alternatives. The cost-benefit analysis provides a means of assessing
alternatives. This system emphasises the need to plan on a multi-year
basis. The system has not found favour with some politicians and public
officials as it does not provide them with an opportunity to have value
choices. Also, governments do not allow themselves to be committed to
long-term plans. It is politically unacceptable to allow the possibility
of a political change by the curtailment of a long-term programme. It is
claimed by the protagonists of this approach that by making the budget an
integral part of the decision-making process (note that the "planning"
referred to in this system is in fact policy formulation), arbitrary
political directives will be minimised or eliminated. The interaction,
feedback and control of the Planning-Programming-Budgeting System is shown
in Figure 10.'“ There is much review made of the activities in this system

to enable the programmes to be co-ordinated to best advantage in the light

of the latest available data.
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FIGURE 10 : PLANNING-PROGRAMMING-BUDGETING SYSTEM
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7. MANAGEMENT BY OBJECTIVES (MBO)

The Management By Objectives Budgeting System is in many ways a return to

Performance Budgeting. The MBO system is not only concerned with inputs,

outputs and effects but also investigates alternatives. MBO is primarily

concerned with programme effectiveness, with a decentralised and

i
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participatory policy-making style that stresses common sense. Operational
goals are centrally determined but their implementation is decentralised
to line managers. The budgetary institution thus becomes concerned chiefly
with programme effectiveness and efficiency. Thus, acqording to Mitchell,
those closest to the problem receive considerable latitude in dealing with

the problem.'®

7.1 Background of MBO in South Africa

For various reasons since World War II expenditure in most countries
showed a sharp increase. Financing this greater expenditure has not only
placed an increasing burden on the sources of revenue of these countries,
but the lack of sufficient means, especially of a non-inflationary nature,

to satisfy all the needs has become more evident over the years.

The South African Exchequer Account has the following deficit data

excluding loans:

1950 - 51 R 64m 9% of Total Budget
1960 - 61 R 81m

1970 - 71 R 243m

1976 - 77 R1 220m 15% of Total Budget

Also Treasury expenditure increased from 16% of the Gfoss Domestic Product
in 1960-61 to 21% in 1970-71 and in 1976 amounted to about 25%. The
increases in Treasury expenditure gives rise to other problems. Both the
public and private sector lay claim to the limited resources of the

national economy. The tendency to increase public expenditure affects the
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availability of resources to the private sector, leading to a strenthening

of inflationary tendencies.

It is clear that the community's needs for public services cannot be
satisfied simply by utilising additional means and resources. The
effective, indeed the optimal, utilisation of the Government's share of
the 1limited means available will have to play an increasing role. It is
against this background that the Treasury developed the MBO system for the
public sector. The MBO system provides State departments the opportuniéy
to improve their own management systems by utilising the financi;?
planning and control instrument that is embodied in this system. Thé
primary objective is that the system should satisfy the needs and
requirements of each individual State department and that it should also
serve the wider intereéts of the Treasury, the Cabinet and Parliament.
Treasury issued a publication on the MBO System in 1976.'% The contents of
this publication forms the basis on which the MBO System is discussed.
R.P. Wronsley gives a summarised interpretation of this document, which
also contains the statistics of the exchequer account listed in this

section.”

7.2 Basis of MBQ system

Previous budgeting systems had globular amounts, salaries for example. It
did not say in which State department, branch, directorate or sub-
directorate the salaries were being used for. To solve this problem, fhe
item budget system was amended to reflect outputs, that is the purpose of
the expenditure. The budget is nothing but a political policy. By

detailing the expenditure items, one is able to determine what the
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Government's policy is. The study policy of the following two students is

clear from their budgets :

Student A B

Clothes R 40 R 10

Recreation R 50 R 10

Books R 10 R 80 -
R100  B100

Clearly the policy of B is "S" for Study whilst that of A is "§" for

Socialise.
In an effort to make the budget a more useful document for the various
public officials, it was decided to incorporate into the budget the

following four categories of information.

7.2.1 Centre of financial responsibility

It is essential to identify which State department, regional.
administration, branch, directorate or sub-directorate will be requesting
funds. In other words, an estimate of expenditure for each centre of

financial responsibility must be provided.

7.2.2 Expenditure items

The public institutions have to budget their expenditure according to
current prices for specific goods and services. An estimate has to be made

of each item, for example salaries, plant, materials and services.

7.2.3 Source of finance
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The 'source of the finance expenditure must be identified, that is the

vote, fund or account must be budgeted for.

7.2.4 Aim of the expenditure

The above three types of information were contained in the item budget but
not in the same format. The fourth type of information is that of the
purpose of the expenditure. The decisive consideratiorr regarding
allocation is always the purpose for which the funds are required, that
is, the specific need to be satisfied, problem to be solved or advantage
to be gained. Thus, a detailed estimate must be compiled by each
department. This entails determining and making available to decision-
makers the costs of all departmental activities within the programme
structure. This is done by doing estimates on sub-programmes, activities
and even elements of tﬁe activities. The basic aim is, therefore, to link
eVery depaftmental policy objective as directly as possible to, and

integrate it with, its own programme and budget.

7.3 Demand and priority classification

When allocating means, it is essential for decision-makers to consider the
estimated cost of planned néw activities separately from the financial
obligations involved in the continuation of existing activities. Estimates
of expenditure are therefore grouped into three categories:
(i) continuation éf programmes for. the attainment of
specific objectives; /
(ii) new programmes approved in principle or the expansion of
existing programmes; and

(iii) unapproved new programmes.
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The following priority indicators have been formulated to determine for

new programmes and the expansion of existing programmes, what the priority

list is.

(1)

(2)

(3)

(4)

Absolute priority

The omission or postpoﬁement will have catastrophic results.
Essential -
Expansions or new programmes which cannot be left in abeyance
or postponed without serious prejudice to the public interest.
Desirable

Expansions or new programmes which should enjoy priority on
the ground of the exceptional or special advantages which they
hold for the community (economic, social or political).

Useful

Expansions and new programmes which, although dispensable,

nevertheless have a useful aim and which should be undertaken

by the State in the public interest.

Dispensable
Expansions or new programmes which may be abandoned or

postponed without real prejudice to the public interest.

7.4 Basic principles of MBO

The basic principles of the MBO Budgeting System.can be summarised as

follows:

(1) identifies aims and objectives of departments and
subjects these policy objectives fo close scrutiny with

a view to the allocation of means, the needs to be met,
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the problems to be dealt with, the advantage to be
achieved and the expected outcome;

(ii) identifies and formulates programmes and structures to
attain objectives;

(iii) emphasises determination of policy priorities;

(iv) integrates objectives and the financing of the
associated programme. -

(v) embodies a policy of long-term planning; and

(vi) stresses the evaluation and development of analytical

techniques for evaluation.

8. ZERO-BASE BUDGETING (ZBB) <

The Zero-Base Budgeting System stresses the ranking of programme
priorities. The ZBB system refers to the review and justification of
selected current programmes by starting somewhere in the base area and not
necessarily at "zero base”". Whereas the traditional system of budgeting

tends to review and justify new programmes only.

Pete Sarant defines Zero-Base Budgeting as,’'®

a technique which complements and 1links the existing
planning, budgeting and review processes. It identifies
alternative and efficient methods of wutilising 1limited
resources in the effective attainment of selected benefits. It
is a flexible management approach which provides a credible
rationale for reallocating resources by focusing on the
systematic review and jusﬁfication of the funding and
performance levels of current programmes or activities".

The ZBB complements and allows the use of other management tools such as
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the MBO system. Due to the success enjoyed by the private industry and
State of Georgia where President J. Carter of the United States of America
was previously Governor, he introduced it into the Federal Budget Process
on 14 February 1977. This system did much to make the USA State

departments function more effectively and efficiently.

8.1 Objectives of ZBB

The principal objectives of the ZBB system are to:

(i)involve all officials at all levels ih the budget
process; |

(ii) Justify resource requirements for existing and new
activities;

(iii) focus the justification on the evaluation of discrete
programmes or activities of each decision unit;

{iv) establish at all management levels objectives against
which accomplishments can be identified and measured;

k(v) assess alternative methods of achieving objectives;

(vi) analyse the probable effects of different budget amounts
or performance levels on the achievement of objectives;
and

(vii) provide a credible rationale for reallocating resources.

8.2 ZBB Process

Officials have to have information available to assess various programmes

and then rank them in order of priority. There are four steps in the 2ZBB

process:

(i) identification of objectives;
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(ii) preparation of decision packages;
(iii) ranking of decision packages; and

(iv) preparation and submission of the budget.

The Zero-Base Budgeting System has not proved to be too successful. The
system tends to involve excessive paperwork that ultimately had little or
no impact on policy making. It was also quite time consuming.
Administrators saw their budgets being cut when they identified programmes
which could be omitted or operated with a smaller budgef. Also many
programmes were mandatory within the political arena and could not be
dismantled no matter how compelling the available data and analysis.
Shortly éfter President Reagan took office in January 1981, the new
administration announced that ZBB would no longer be practised. Despite
the drawback, ZBB contains basic principles which are worthwhile and can

be useful to government departments.

9. SUMMARY

The budget is a means of the Government expressing its policy in monetary
terms. The budget should be the result of well-considered priority
decisions to enable the various programmes to be implemented objectively.

There are a number of budgeting systems each‘ with their own

characteristics.

The need to develop effective budget systems results from the fact that

resources are becoming scarcer and public officials have to work with
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limited means. Thus, the Government needs to utilise its resources

effectively and efficiently in striving to attain its goals.

The general form of the budget is governed by three main considerations:'®
(1) supply of information to Parliament;
(ii) preservation of continuity in the votes; and

(iii) the maintenance of control.

The estimates of expenditure are thus a carefully prepared plén, formally
approved, which is binding on the spenders who are not allowed to depart
from it without special authorisation. With estimates being prepared at
least six months before implementation, the power of virement is allowed
whereby variations between subheads can be made on request. Problems do
arise in the course of the execution of the budget. To reduce deviation

from the budget, a suitable budgeting system should be used.

The preparation of the budget is the root of financial management. If the
present budgetary process is rightly or wrongly deemed inadequate, then
the political system of which the budget is an expression, has to be
altered. The most significant way of influencing the budget is to
introduce basic political changes. In the long run the current
constitutional changes in South Africa will inevitably alter the budgetary

process in the country.

Sound financial management rests to a very large extent on complete co-
operation and trust among those concerned in planning and executing the

budget. Parliament through the Treasury, relies on departmental heads for
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full co-operation. This spirit sﬁould prevail throughout, and an honest
attempt should be made to estimate accurately and to accord priorities
equitably. 1In addition, every effort should be made to derive the maximum
benefit from the money spent, by proper delegation and supervision of the

various sections.
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5. CLASSIFICATION AND DEVELOPMENT

OF THE ROAD NETWORK IN NATAL

1. INTRODUCTION

Discussion in this chapter reveals, inter alia, that with the formation of
the Union in 1910 between the four provinces, Central Government
considered that it was their responsibility to provide railways under the
direct control of a cabinet minister. The provision and maintenance. of
roads were to be a provincial matter. The policy was that travel over long
distances should be the responsibility of the Central Government. Roads
were intended for short-distance traffic feeding the railway system. Thus,
road development remained dependent on different authorities at the
provincial and the local levels of government. These authorities had few

powers and their scope for taxation was limited.

The various authorities involved in the provision and maintenance of
thé road network in Natal are described in this chapter. However, this is
preceded by a discussion on the six categories according to which a road
network system is classified. This approach is adopted as a necessary
prelude to the discussion in Chapters 7 and 8 on the financial
administration of the road network, in view of the 'direct vrelationship
between the classification of the road network and its financial impact.
There are a number of ways that a road is classified which is done
according to its ownership, function or nature. The desired standard of a

road that is required is not always provided due to a lack funds.
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2. ROAD NETWORK CLASSIFICATION

There are a number of terms used to describe a road which is a part of the
overall road infrastructure. The most commonly used frame of reference to
classify a road network, is to describe the road network according to one
of the following categories, namely

(1) surface, (ii) area,

(1iii) function, (iv) geometry,

(v) route, and (vi) controlling authority.

These six categories are inter-connected and are not exclusively dealt
with. The road designer takes into account all six categories in planning
the road design. The more important factors which the designer takes into
account are traffic volume, type of traffic, speed, safety and terrain.
These design criteria all influence the nature of the road network system.
The six categories according to which a road network system is classified,
will now be described.’ After this a table will be provided giving

statistics of the road network system in Natal.

2.1 Su:face

The initial roads used by man were traditionally trodden paths referred to
as an unsurfaced road. The second type is a surfaced road. The road
surface has numerous qualities which can afféct the dfiver's perception of
the situation ahead of him. The most significant quality is that of skid
resistance according to the document Technical Recommendations for

Highways, namely TRH 172 which is prepared by the National Institute for

Transport and Road Research.?
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2.1.1 Unsurfaced

Initially the roads were left untreated. But as the road deteriorated
through an increase in traffic volume and through adverse weather
conditions, it became necessary to cover the road with a selected type of
material obtained from a borrow pit or quarry. This material is usually of
a good quality with good characteristics of abrasion, weathering, riding
quality and skid resistance. This material is commonly referred to as a
gravel, hence the use of the terminology "gravel road" when reference is
made to an unsurfaced rocad. The gravel is applied to the road in its
natural state with no additives except water to assist with the processing
and compaction of the gravel. 1In recent years various types of additives
in the form of an organic polymer have been successfully used to bind the

clayey particles in the gravel to provide a more durable surface.

2.1.2 Surfaced

As the volume of traffic increases further and in order to reduce the
maintenance costs of regularly repairing gravel roads, so the road is a
surfaced road and is commonly referred to as a "blacktop" road as the road

looks black, having been covered with a tar or bitumen binder.

Macadam was one of the first to apply scientific principles to road
construction, wusing both tar and bitumen to cement together aggregate
particles to give a dust free, waterproof, long lasfing and even riding
surface.® A surfaced road is also often referred to as a "tarmac" road
deriving this name from Macadam who used tar as a binder on the uppermost

layer in the road on which the traffic travels.
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Macadam was quickly followed by many other pioneers and various forms of
asphaltic macadam were introduced. In recent years there have been new
types of surfaces used depending on the application. Surfacing refers to
the uppermost pavement layer on which the traffic travels. As the volume
of traffic increases so does the type of surface change in the order of
sandseal, single chip-and-spray, double chip-and—s?fay, premix or
concrete. The large price increases of bitumen in the past decade obtained
from aﬁroad, made concrete roads more cost effective as the raw materials
of concrete roads are all locally produced. Concrete roads have specific
applications. The "blacktop" roads made with a bitumen or tar binder,
comprise 99% of the surfaced road nétwork in South Africa. 1In Natal the
criteria of a traffic count of 400 vehicles per day on a road, warfénts
the road to be surfaced. As soon as the traffic count reaches 2000
vehicles per day, a superior surface of premix is used. These traffic
volumes are merely guidelines and are varied depending on funds and site

conditions.

2.2 Area

Thére are two generally recognised areas in South Africa relating to road
networks, namely rural and urban areas. Reference is often made to peri-
urban areas but these are considered part of the urban road network system
as they have similar characteristics.These areas are found just outside
the boundaries of a local authority, or out in the rural area where no
local authority has been established. The peri-urban area is known as the
Development and Services Board in Natal, Board for fhe Development of

Peri-Urban Areas in Transvaal and the Divisional Councils in the Cape

Province.
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2.2.1 Rural

A rural road is one which serves the community in the country. TRH 17
defines a rural road as '"one that 1is not 1likely to acquire urban
characteristics during its design life."® The design life of a road is
generally twenty years which means that the road will be able to provide
for the traffic requirements in capacity to‘an acceptable level of service

for twenty years.

TRH 4 have two definitions of a rural road which are very expressive:®

"interurban road - a primary road between urban areas carrying
from light to heavy traffic with a high level of service", and

"rural road - a surfaced secondary road serving small rural
communities and carrying very light traffic with a relatively
low level of service".
Thus, a rural road is one situated outside urban areas to serve the
community out in the country and also links urban areas. Rural roads in
Natal are the responsibility of the Natal Roads Branch and the National

Transport Commission.

2.2.2 Urban
The urban road network are those roads found in towns where there is a
concentration of community development. In Natal there are four categories

of towns as provided for in the Local Authorities Ordinance, 1974 (Ord. 25

of 1974), namely rural residential areas, townships[ boroughs and city
councils. TRH 4 defines an urban road as "a road within an urban or
metropolitan area ranging from the residential cul-de-sac to a major

arterial route”.
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2.3 Function

The functional classification of a road does not automatically lead to the
selection of a design speed and cross-section for that road, though it is
useful as a guide in the selection of appropriate design parameters. 1In
general, higher-order routes tend to have higher design speeds and serve
greater volumes of traffic and hence require wider cross-sections. The
seasonal, weekly, daily or hourly fluctuation in traffic volumes on a

given route varies with the function of the route.

Table 32 gives the c¢lass of rural roads in Natal according to their
function. The table also shows the standard width of road reserve®
expropriated for road purposes in terms of Section 10 (1)(a) of the Roads

Ordinance, 1968 (Ord. 10 of 1968). To complete the list of roads, by-roads

have been included although they are on private property.

2.3.1 National Roads

A national road is defined as,'°®

"a road or route declared as such in terms of section 4 (1) of
the National Roads Act, 1971 (Act 54 of 1971) and includes a
part of such road or route".

B.C. Floor describes a national road as, '’
"roads which forms principal avenues of communication between:
(a) major regions of the Republic and/or
(b) defined or proposed metropolitan areas and/or
(c) major regions of the Republic and outside countries".
The national roads of Natal are expropriated by the Natal Roads Branch on
behalf of the National Transport Commission. The national roads are those

roads which have been declared as such and accordingly expropriated. There

are numerous cases of where declared national roads have not yet been
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TABLE 3 : FUNCTIONAL DESCRIPTION OF ROADS

ROAD CLASS

National
60m

Primary
40m

Secondary
40m

Tertiary
30m

District
20m

Special Purpose
40m

By-roads
10m

FUNCTIONAL DESCRIPTION

Proclaimed National Roads

Function - long distance traffic movement
throughout RSA, linking major centres of
the country.

Proclaimed Provincial Main Roads
Major routes between cities and major
centres in the Province, catering for both

interregional and intraregional movements

Proclaimed Provincial Main Roads

Collector - distributor roads, catering for
medium to long distance movement between
primary roads, towns and agricultural areas.
Links to public resorts.

Proclaimed Provincial Main Roads

Links from higher order roads to communities
and farms, performing a local access
function.

Proclaimed Provincial Districts
Function - local access.

Proclaimed Provincial Road

Route providing primarily for one activity
such as tourism, timber, military and mining
activities. Includes development roads.

Private Road
Provides access to locals onto public roads.
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built and thus it is necessary for the traffic to link back onto the
provincial road network. One such example is the N2 on the North Coast
where the road between Umdloti and Ballito is a provincial road. The
longer national roads are split into sections for ease of reference. The
sections usually end and start at an international boundary, provincial
boundary, magisterial district boundary or a major river.

In Natal there are four national roads, namely the N2, N3, N11 and N20.
They are described as follows:

(i) the N2-21 starts at the Transkei Border at Brooke's Nek,
follows a route towards the coast at Port Shepstone, and then
follows the coast to the north ending at the Swaziland Border
at Golela with section N2-31. The N2-1 commences in Cape Town;

(ii) the N3-1 commences at Candella Road in Durban and follows an
inland route ending with sectibn N3-6 at Van Reenen;

(iii) the N11 commences at the Vaalkrans Interchange on the N3 near
Ladysmith and ends at Volksrust; and

(iv) the N20 linking Port Shepstone with the Transkei Border just

beyond Port Edward.

The latter two national roéds were declared as such in 1988.

2.3.2 Provincial main roads

The definition of a main road is as follows: 2

"main road means any road declared as such in terms of thisg
Ordinance, inclusive of the full extent of its width
notwithstanding that only portion thereof may be in actual use
for traffic purposes; and includes any deviation of a main
road or any portion or section of a main road".
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Additional width of road reserve is required than the actual road surface,
to provide for drainage, road signs, sloping of banks and access for
maintenance purposes. If a re-constructed main road follows the existing
route and the terrain is fairly flat, then only a 30m road reserve is
expropriated. Where the terrain is very hilly, it is sometimes necessary
to expropriate land more than the standard 40m width to enable the cut and

fill'slopes to be constructed to the required slope stability criteria.

The 497 main roads are numbered 1 to 616 with a few intermediate numbers
omitted due to de-declaration. Main road 1 is referred to as MR1 or more
commonly as P1.'® The longer main roads are split into convenient
sections, such as P1-1 Durban to Emberton, P1-2 Emberton to Drummond and
so forth up to P1-13 Newcastle to Volksrust. The smaller numbers are used

for the major routes in Natal.

The provincial main roads consist of a three-level hierarchy, namely

primary, secondary and tertiary.'4

(a) Primary Road

The primary road is intended for main movement, that is relatively
uninterrupted high-speed flow between towns. This level can be sub-divided
into 1long-distance routes connecting towns in several regions as the
highest order, followed by routes conﬁecting towns in adjacent regions,

followed in turn by intra-regional routes between towns.

(b) Secondary road

At this level the secondary road has a collector-distributor function.
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While primary routes have towns as their destinations, secondary roads
invariably connect local areas such as small towns, agricultural areas and
public resorts, to the primary network. The terminal is wusually on a
primary road, secondary road or intersection of two or more tertiary
roads. Travel speeds on the secondary road network are generally not as
high as those on the primary roads. Traffic volumes very often do not
warrant the road to be surfaced, thus secondary roads are classified as

surfaced or unsurfaced roads.

(c) Tertiary road

Tertiary roads are intended to provide access to properties, that is they
link them to the higher-order routes in the hierarchy. Thus, traffic
volumes and speeds tend to be low, so that tertiary roads are rarely
surfaced. Properties are also linked directly to secondary and primary
routes, but the control of access to a route is more stringently applied

as the importance of the route in the hierarchy increases.

2.3.3 Provincial district roads

The definition of a district road is as follows: '3
"district road means any main road or by-road or section of a
main road or by-road or any new road which has been declared
to be a district road, inclusive of the full extent of its

width notwithstanding that only portion thereof may be in

actual use for traffic purposes, and includes any deviation of
a district road."

The function of district roads is to provide local access. District roads
are not expropriated but a road servitude of 20m width is acquired. Very
small distances of district roads are surfaced where the conditions

required surfacing such as an approach to a main road, small section
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carrying heavy traffic or there is a dust problem near a built up area.
The 759 District Roads are numbered from 1 to 780 with some of the
intermediary numbers missing due to de-declaration or upgrading to a Main

Road. District Road 20 is designated D20.

2.3.4 Special roads

A special road is a proclaimed provincial main road which is a route that
provides access primarily for one activity such as tourism, timber,
military, mining activity and industry. Special roads include development
roads. Special roads are intended to provide for goods traffic on routes
where no rail facilities existed and were regarded as essential roads. 1In
principle, special roads were intended to complement the systems of
national roads and railways and not duplicate any of their 1links by
providing parallel routes. In Natal there is one special road designated
58 and also referred to as Main Road 47. S8 was built between Vryheid and
Melmoth to provide an acceptable standard of road for the conveyance of

heavy goods between the Reef and the Richards Bay Harbour.

2.3.5 By-roads

The definition of a by-road is a follows:'®€

"by-road means a public road or a public path which provides a
reasonable means of access to another public road, public
path, a railway station or siding, or any other public
amenity, but excludes all roads for the maintenance of which
the State is liable and any road or right-or-way in so far as
it lies within the limits of any borough, township or health
committee as contemplated by the Local Authorities Ordinance,
1974 (Ordinance No. 25 of 1974), or any development area as
contemplated by the Development and Service Board Ordinance,
1941 (Ordinance No. 20 of 1941)."

A by-road 1is a road on private property on which a servitude is acquired
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to provide access for a few locals who have no suitable alternative access
to areas as described in the above definition of a by-road. By-roads are
handled and provided for by private individuals who have an interest in
the existence of a by-road. At present the registered by-roads are

numbered from 1 to 359 although there are only 319 registered by-roads.

2.4 Geometry

The road has various geometric characteristics dependent on the class of

road according to the function it fulfills.

2.4.1 Cross section elements

In Figure 11'7 the road cross-sectional elements are shown. The main
elements are described as follows:'®

(1) auxiliary lane: that portion of the roadway adjacent to

the travelled way used for parking, speed change or
other purpose supplementary to through traffic movement;

(ii) carriageway: that area normally used by vehicles and
consisting of one or more contiqguous traffic lanes,
including auxiliary lanes and shoulders;

(iii) climbing lane: an auxiliary lane provided in the up-

grade direction, normally on single carriageway two-lane
roads;

(iv) lane: the portion of the surfaced width intended for the
movement of a single line of vehicles;

(v) median: the areas between the two travelled ways of a

dual carriageway road. It includes the inner shoulders

and central island;
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FIGURE 11 : ROAD CROSS SECTIONAL ELEMENTS
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(vi) roadbed: the natural in situ material on which the fill,
or in the absence of fill, any pavement layers are to be
constructed;

(vii) road ©prism: the portion of the road construction

included between the original ground level and the outer
lines of the slopes of cuttings, fills or drains;

(viii)road reserve: that area of land reserved for

construction and maintenance of the road;

(ix) shoulder : the usable area alongside the travelled way,
excluding provision for edge rounding, edge drains, "or
guardrail mounting;

(x) shoulder break point: the line along which the extended

flat plane of the surface of the shoulder intersects
with the slope line of the cut of £ill;

(xi) travelled way: that portion of the carriageway including

the wvarious traffic 1lanes and auxiliafy lanes but
excluding the shoulder; and

(xii) verge: the area between the longitudinal work and the
road reserve boundary, providing room for maintenance

purposes outside the road prism.

2.4.2 Selection of cross section type

- The selection of a cross section type for a particular road depends on the

following factors:
- functional classification;
- anticipated traffic; and

- economic considerations.
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Before deciding on a particular cross section, Vcapacity calculations have
to be done and thereafter the economic implications of the alternatives
have to be assessed. The selection of the cross section type is done
according to Table 4.'°® Thereafter, use is made of Table 5%° to select the
cross section elements. Where a climbing lane is provided on a single

carriageway road, the lane width is 3,0m.

2.4.3 Geometric classification

In Table 4 the geometric classification of the road is shown to fall into
two categories with reference to Figure 11 as well, namely single or dual

carriageway.

(a) Single carriageway

The single carriageway can comprise the following:

(i) two lanes - one lane for each direction of traffic;

(ii) three lanes - the additional 1lane is used for slow
moving traffic in the upgrade direction and is regarded
as a climbing lane. Traffic use the centre lane for
overtaking; and

(iii) four lanes - traffic in both directions use left hand

two lanes only.

(b) Dual carriageway

Provision is made for two carriageways with each carriageway carrying
traffic in one direction only. There are generally two lanes per
carriageway, which can be increased to three or even four lanes. The

1atter Case is accompanied by a reduction in lanes width. The
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TABLE 4 : SELECTION OF ROAD CROSS SECTION TYPE
Functional No. Cross-section | Proj AADT
Class Lanes Type (evu's)
"Dual Carriageway
PR 6 la 25000 +
4 4800 - 25000
6 1B 25000 +
4 4800 - 25000
Single Carriageway
PR 4 24 4800 - 10000
2 3:) 2000 - 4800
2 2C 450 - 2000
SR 2 3 1000 +
2 4 400 - 1000
2 5 0 - 400
TR 2 4 400 +
2 5 0 - 400
DR 2 0 4 400 +
2 6 0 - 400
TABLE 5 : CROSS SECTION ELEMENTS
X/s No. Lane Shoulder C/Way Road
Type Lanes Width Width (m) Width Reserve
m Quter Inrer m m
Dual Carriageway
1A 6 - 3,7 3,0 1,0 15,1 50
4 37 3,0 1,0 1,
1B 6 3,7 3,0 1,0 15,1
4 3,7 3,0 1,0 1, 60
Single Carriageway
A 4 3,7 2,35 - 40
28 2 3,7 2,5 - 12,4 40
2¢C 2 3,5 1,5 - 10,0 40
3 2 3,25 1,0 - 8,5 30
4 2 4,0 - - 8,0 30
5 Gravel 2 3,75 - - 7,5 30
6 Grave 2 3,0 - - 6,0 20




121

dual carriageway roads are generally the freeways used for high speed
traffic. The median width can vary from zero to eighteen meters. In the
former case a concrete barrier is provided to separate the two

carriageways.

To complete this section of the geometric classification, the definition
of a freeway road must be stated and is as follows:?’
"a freeway is a dual roadway with a continuous median island
so constructed as to prevent vehicular traffic from gaining
direct access from one roadway to the other. Access to and
exit from any of the roadways is fully controlled in such a
manner that no at-grade crossings are permitted as other
intersecting roads pass either over or under the freeway".
2.5 Route
To assist motorists to select a road to reach their destination, a system
has been devised whereby the major arterial roads have been identified and
given a -route number. Roads with a route number are thus roads which
provides motorists the optimum choice of route to reach their destination.
To further assist motorists, the routes are classified into three rural
categories, namely national, major provincial and minor provincial. The
route number is shown on a board which is pentagonal, diamond and square
in shape, respectively. The background of the board is blue for freeways
and green otherwise. In urban areas which have been designated as

metropolitan areas, use is also made of the route system to identify major

and minor routes with the same shape and coloﬁr coding as for the

provincial routes.=22

The designated routes in Natal are shown in Map 1.23 The proposed policy

of route numbering in South Africa is shown in Table 6.2¢ Routes always
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MAP 1 : NATAL ROADS ROUTE MAP
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Service function

Population

Population level

Level difference

between endpoints

Route level at
endpoint

Distance between
endpoints

Surface requirements

start or end at another route of the same level,

South Africa.

population,

route categories

National - Level 1
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Major - Level 2

TABLE 6 : SOUTH AFRICAN ROUTE NUMBERING CRITERIA

Minor - Level 3

Minor - Level 3

International
Interprovincial

> 100 000

> 500km

Permanent

are described hereunder.

2.5.1

Natal has four national routes, namely the N2, N3,

routes

National

provide access

Interprovincial
Interregion
> 5 000
4 and higher
} 2
2 and higher

> 100km

80% Permanent

between provinces

Local, parallel
and higher order

> 1 000

5 and higher

3 and higher

> 10km

Permanent

or countries.

N11 and N20.

Intraprovincial
Intraregion

> 500

5 and higher

3 and higher

> 20km

Weather stable

or else at the border of
The three main parameters in selecting route criteria are
junction of routes and distance to next destination. The three

according to which rural road networks are classified,

National

Where declared

national roads have not yet been constructed, the adjacent provincial road

which

route.

is used as

the alternative route,

is demarcated as the national
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2.5.2 Major provincial

The major provincial routes link provinces and also regions within a
province. The route number constitutes only two-figures. Where two routes
coincide on a section of road, the common section of the road is given

both route numbers to provide continuity.

2.5.3 Minor Provincial

These routes can be further split into two categories depending on their
number group as follows:

(1) 100 - series: these are local routes and parallel routes

to a higher level route which has replaced them. For
example, where the N2 follows a new route, the old route
is numbered R102 and similarly for N3 and R103,
respectively; and

(ii) 600 - series: Natal has been allocated numbers in the

six-hundreds for other routes within the province and
regions. Where provincial roads are wholly within a
metropolitan region, the road will adopt a M-series

number.

2.6 Authority
The7Provincia1 border of Natal at the time of the Union of South Africa
has undergone various changes in controlling authofity of the land from
the Provincial Authority as follows:

(i) portion of Transkei has been excluded;

(ii) East Griqualand has been incorporated;

(iii) KwaZulu, as a self-governing state, has been recognised.
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KwaZulu also administers some South African Development
Trust land on behalf of the Department of Development
Aid;

(iv) Department of Development Aid administers the S.A.

Development Trust?> land and also scheduled areas for
development for the blacks, but not administered by
KwaZulu.This Department also administers the Black local
authorities of Inanda, Kwa Dabeka, Clermont, Imbali and
Edendale; and

(v) besides the rest of the province which the Natal

Provincial Administration is in control of, it also

administers property not yet acquired by the S.A.
Development Trust and also land privately owned by

blacks who have not agreed to inclusion in KwaZulu.

Within the area of control, are own affairs local authorities of the three
Houses of Parliament. An extension of the local authorities is the Durban
and Pietermaritzburg Metropolitan Boards and more recently, the Regional
Services Council system. Areas of conservation are also set aside and are

administered by the Natal Park Board which is a Statutory Board.

The development of the road network in Natal will now be described at
provincial, national and local level. The focus of this study is on the
rural network at provincial and national level, but a brief overview of

the wurban roads will also be made as they have an influence on the rural

network.
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3. PROVINCIAL ROADS

Since the turn of the century, the road network in Natal has -developed
extensively from an approximate 230 recognised main roadways with an
estimated length of 1200 miles, to the present declared 1 258 roadways

with a length of 15 472 kilometers in 1986.

The present roads in Natal comprise four national roads, 497 main roads
and 759 district roads. This excludes the road networks which have
developed in KwaZulu and were formerly part of Natal. There was
essentially one road authority responsible for the development of roads in
Natal. The responsible authority changed in name only as the form of

government changed.

3.1 Colony of Natal

The Colonial Engineer, who held several offices, was initially the
responsible person for roads prior to the establishment of Natal in 1893.
The Department of Public works who dealt with buildings, roads and
bridges, continued to function under the guidance of the Colonial Engineer
until 1897 when Mr. J.F.E. Barnes was appointed as Chief Engineer of
Public Works in the Colony of Natal. In his annual report of 1901,2° he
reported how the progress of roads was being hampered by the wars and a
shortage of oxen wused for making roads, - due to sicknesses. These two

factors continued to affect progress of roads on a number of occasions in

the years to follow.

The initial road improvements were confined to reducing the steep
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gradients and selecting shorter routes to those developed by the Boer
Settlers. With the availability of time and money, road hardening was
commenced at the turn of the century. The acquisition of labour-savin§
plant such as stone crushers, tramways and steam rollers, it enabled the

improvement of roads to be systematically done.

3.2 Provincial Administration

With the formation of the Union in 1920, the responsibility of the
provision and maintenance of roads rested with the four provincial
authorities. The Union Public Works Department remained responsible for
the design and finance of bridges. In 1520, the length of recognised
roadways in Natal had increased to 5427 miles. The first head of the Natal
Roads Department was the Engineer-Superintendent, Mr.H.B. Jameson. He made
a valuable contribution to the development of the road network system,
especially the main trunk routes which later formed_part of the national
network. In 1918, as part of the road improvement scheme, he recommended
that 592 miles of road be abandoned.27 He was of the opinion that no
matter how poorly formed or surfaced a road may be, if it was well located

and graded, the road would be an asset.

With the progress of the road network falling behind expectations and

development, a Commission was appointed in terms of Provincial Notice No.

148 dated 15 April 1937. The Commission was to investigate and report upon
the general organisation and administration of the Provincial Roads
Department with a view of recommending the best methods for effecting the
greatest efficiency in developing the road network of Natal. The main

problem found in the findings of the Commission, was a lack of funds
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allocated to provide for the standard of roads expected by the public.2®
The lack of funds did not enable the Natal Roads Department to use the
correct methods of construction and maintenance. In attempting to make the
best use of limited resources, roads were not built with the correct
materials, there was insufficient attention given to drainage and a lack

of overall supervision.

The province financed their roads from revenue and loans. General
maintenance and improvements were financed from revenue whilst new
construction was financed from loans. Initially, the Natal province was
divided into 11 road districts. There were also 26 divisional areas which
the 11 districts covered but the boundaries did not coincide. The number

of districts was later reduced to 7.

Following on a recommendation made in 1941,2° Natal was divided in 1945
into five districts covering fourteen areas. This changed to fifteen areas
in 1978 when East Griqualand was incorporated into Natal, and has since

remained unchanged.

Although hindered by the natural conditions of poor road making materials,
hilly terrain and high rainfall area, the Natal Roads Department was able
to develop its road system to a standard commensurate to the available
finances. 1In attempting to make the most of the aQailable funds, new
techniques were experimented upon and successfully implemented in Natal.
Amongst these are the stabilisation of road materials with lime and the
various types of road surfacing. The construction programme was commenced

in earnest in 1950 with work done depart-mentally.2° The private sector
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had not developed into having the resources to build roads. By 1960 with a
dramatic preference for travel by road, due partly to the rail system
being overloaded, the road system began to develop further. To satisfy
this increased demand, work was handed out to the private sector to design
together with an increased amount of roads being constructed as well. This

trend has continued to the present day.

In the recent two decades there has been an increase in- the demand and
subsequent provision of roads at national and urban level. The name of the
Natal Roads Department was recently changed to Natal Roads Branch as part
of the Central Government's revised nomenclature policy. It still falls
under the control of the Natal Provincial Administration, which is a

department.

4. NATIONAL ROADS

Prior to the formation of any national road authority, the provinces were
responsible for the provision and maintenance of all roads. The sources of
income were inadequate to meet the increased demand for better roads,
although the Divisional Councils in the Cape had the most advanced system
of collecting revenue. However, it was not long before roads in some areas
were built to higher standards whilst in other areas the major through-
roads were in a poor state through 1lack of finance and inadequate

planning. This forms the background of the need to provide a national road

authority.
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4.1 1Initial planning

In the meantime, the need for co-ordination in road development and
improvement had become evident. In 1918, H.B. Jameson, the Superintendent
of Roads in Natal had proposed that a well-devised system of trunk roads
should be provided throughout the country and that a general tax should be
levied to pay for their provision and maintenance.®' This led to the
formation of a Roads and Bridges Committee in 1925, with Jameson a member.
This Committee had to report on the current state of roads and make
recommendations regarding a future road policy. Among the recommendations
made were the classification of national roads and the establishment of a

permanent National Road Board.

4.2 National Road Board

The Government did not establish an authority to be responsible for co-
ordinating the provision of road and rail infrastructure. However, it

established a National Road Board in terms of the National Roads Act, 1935

(Act 42 of 1935). The Minister of the Interior was conferred various
powers relating to public roads. The Minister described the Act as the
answer to one of the outstanding needs of national development. In keeping
with the politics of the time, he promoted the Act to further the cause of
national unity. He declared that builders of major roads were regarded as

builders of the nation and that the Act would provide the opportunity to

build these roads. 22

In terms of this Act, a National Road Fund was created to finance the
national road network. The first levy in 1935 amounted to 3d per gallon on

imported petrol. Between 1922 and 1935 the provincial administrations
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struggled to meet the demands for spending on roads and had to make use of
loan funds; The Natioﬁal Roads Board, when formed, had to carry the burden
of the interest on some of these loan funds. The Board was also not able
to meet its own commitments of national roads from the National Road Fund.
There was a drastic 1ack of funds to meet the requirements. Part of the
shortage was the result of qnder—estimation of the cost of road
construction and also the lack of realising the implications of providing

a surfaced national network.

The relations between the National Road Board and the four provincial
administrations, who undertook all tﬁe provisioning and maintenance of
national roads on behalf of the Board, continued to deteriorate. The
reasons for this were mainly due to a lack of funds. Lack of consultation
with the provincial administrations on route selection and the provincial
administrations did not have a representative on the Board. Also a
Miﬁistry of Transport was formed in 1943 to co-ordinate all the transport
activities of the State, which together with the ever increasing poor
relations with the provincial authorities, resulted in the Board being
abolished in 1948. At the same time the National Transport Commission was
formed. During its existence, the National Road Board has performed many
useful functions, the most notable being the foundation it had provided

for. the development of the system of major roads linking the cities and

towns of South Africa.

4.3 National Transport Commission

In terms of the Transport (Co-ordination) Act, 1948 (Act 44 of 1948), the

National Transport Commission was formed. It undertook similar functions
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of the abolished National Road Board, but in addition performed other
activities pertaining to transport. The Commission was also to ensure
collaboration with the provinces. An advisory committee on Roads was also
formed with each province having a member on this Committee. The
Commission had to liaise through the provinces for any work on the
national roads. The provinces were of the opinion that the public's
interest would best be served if the National Road Fund was used to
provide trunk roads wherever they were needed, whilst the Commission
considered its task to be that 6f providing a good system of road networks

between the major centres. This conflict was never resolved.

In terms of the National Roads Act, 1971 (Act 54 of 1971) the National

Transport Commission became a fully-fledged road authority assigned with
the full responsibility for the planning, construction and maintenance of
a national freeway system for the Republic. THe Commission was now able to
pursué its policy of providing high standard freeways on the major road
networks of South Africa bypassing towns and encircling metropolitan
areas. Those national roads which did not conform to these standards or
were not in the process of being improved to these standards, were de-

declared. This fragmented the whole national road network and placed an

additional financial burden on the provincial road authorities.

One of the Commission's major achievements, is the. completion of the
construction of the Durban Outer Ring Road in 1978. The road is on the N2
route and is 42 kilometers long and built at a cost of R90 million. The
road was conceived in 1958 by E.B. Cloete, the Regional Engineer of the

Department of Transport in Natal.23 In more recent years the N2 South
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Coast freeway has been developed together with the N3 freeway leading to
the Witwatersrand. A key section of the N3 is the Mariannhill Section
which by-passed Fields Hill at Kloof. This by-pass was opened on 7 March
1986 and is the first toll road in Natal. The second toll road is the
Frere-Keeversfontein Section opened in September 1988 and this road was
further extended as a toll road in December 1988 up to .Cedara with the

tolling booth situated at Mooi River.

4.4 South African Roads Board

izp terms of the Draft South African Roads Board Bill, . 19873% a South

African Roadé Board is to be established and will replace the National
Transport Commission??The exact details have not yet been finalised. It is
intended that the Regional Offices of the commission be incorporated in
the Provincial Road Authorities who will resume responsibility of carrying
out the provision and maintenance of national roads. This is programmed to
take place on 1 April 1989.{jThe function of the South African Roads Board
would be to design and finance the national road network system:) The
provincial authorities will be represented on this Board who will also
look at strategic provincial roads. At the moment the Commission for
Administration is re-evaluating the present function of the National
Transport Commission to determine how the proposed South African Roads
Board would function. The national roads will be administered according to

the provisions of the Draft South African Roads Bill, 1987.

The development of the urban road network has a direct influence on the

rural road network, where access is needed and will now be discussed.
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5. URBAN ROADS

The process of urbanisation whereby the population from the rural areas
have migrated to the urban centres and the immediate adjacent areas, has
resulted in a rapid increase of population in the built up areas. With the
increased need for a better road infrastructure to meet the development
changes, the local authorities have been faced with a new problem

especially in the light of there being inadequate funds.

To ease the financial burden and provide a means of planning and co-
ordinating the transport infrastructure development in the larger centres,
two metropolitan areas in Natal have been declared, namely Durban' on 10
March 1978 and Pietermaritzburg on 14 June 1985 in terms of the Urban

Transport Act, 1977 (Act 78 of 1977). Durban has already implemented a

metropolitan route system of arterial roads classifying the routes into
major or minor routes. Pietermaritzburg has to date not selected any
metropolitan "routes. The function of the Metropolitan Transport Advisory
Board is also to promote co-operation between the local authorities or to

advise on the allocation of funds for transport improvements.

Outside of these two metropolitan areas, no other areas are envisaged in
Natal. The implementation of the Regional Services Council system in urban
centres covering portions of the rural =zones which have not yet been
identified, is underway but to date there has been no progress in the
development of road networks. It is anticipated that the responsibility of
the provision and maintenance of the rural road network system will remain

with the provincial authority.



135

6. NATAL ROAD NETWORK STATISTICS

The road network system in Natal has come a long way since the turn of the
century. The extent of the development is shown by the following detail of
statistics:
(1) classification of roads as at 31 December 1979 and 1986
in Table 7;3%
(ii) record of road surface type for the period 1967 to 1985
in Figure 12;3°€
(iii) national roads in South Africa as at 31 March 1985 in
Table 8;27 and
(iv) road authorities in Southern Africa for 1986/87 in

Figure 13.3®

The statistics show that the length of roads provided has increased, with
more public roads being declared. There has been a general trend of more
gravel roads being surfaced. Together with an annual increase in traffic
volume, these factors have necessitated in more financial resourses being
needed to provide and maintain the road network such that it retains its

asset.value, and has a safe and acceptable level of standard.

7. SUMMARY

The road network in Natal has developed through difficult times over the
years. The main problems facing the Provincial Road Authority were the

effect the wars had, conditions of terrain and the allocation of funds.
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TABLE 7 : ROAD KILOMETER STATISTICS

The kilometres of each classification of road was as follows :

National Roads

Blacktop

of which:

Dual carriageway
Single carriageway

Provincial Main Roads

Blacktop

of which:

Dual carriageway
Single carriageway

Maintained by
Local Authorities

Gravel

District Roads

Blacktop
Gravel

31_December 1979

437,2
262,4
174,8
4 307,9

50,6
4 162,9

94,4
6 190,9
25,9

3 874,7

Total

437,2

10 498,8
5
5
5

3 900,6
4,

14 836,56

503,5
332,5
171,0
445,0

81,2
276,6

91,5
212,9

45,1
265,8

31 December 1986

503,5

10 657,9

4 310,9

15 472,3

Breaking down the figures further, the results are as follows :

Blacktop Surface
Dual carriageway, high type surface
Single carriageway, high type premix surface
Single carriageway, ordinary blacktop surface
Single carriageway, sandseal

(1)
(ii)
(iii)
(iv)

National Provincial District

National Provincial District

Roads Roads Roads Total Roads Roads Roads Total
262,14 59,0 - 321,4 (i) 332,5 81,2 - 413,17
37,1 1 465,7 - 1 502,8 (ii) 33,3 1 719,90 - 1 752,3
137,7 2 146,9 1,1 2 285,7 (iii) 137,7 2 717,3 6,0 2 861,0
- 636,3 24,8 661,1 (iv) - 927,5 39,1 966, 6
437,2 4 307,9 25,9 4 77,0 503,5 5 445,0 45,1 5 993,6
Gravel Surface

Main Roads 5 465,5 4 556,3

Secondary Main Roads 725,4 656, 6

District Roads 3 874,7 4 265,8

Total 10 065,6 9 478,7
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FIGURE 12 : ROAD SURFACE TYPES
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TABLE 8 : NATIONAL ROADS IN SOUTH AFRICA
Dubbetbaan Enkelbaan- Onbe- In aan-
deurpad deurpad perkle bouw/
Provinsie/ Verklaar/ Oop/Dual Oop/Single toegang/ Under
Province - Pro- cammage- carriage- Un- con-
claimed way free- way free- limited struc-
way Open way Open access . tion
km km km km km
Oos-Kaap/Eastern Cape.............. 448 98 147 124 75
Wes-Kaap/Western Cape............. 528 96 — 07 12
Transvaal..ooeis 888 442 — ) 77
OVS/OFS....c.ceeeircreee, 879 S2 268 323 42
Natal ....oooervecirrniiecrnnienne, 637 267 73 96 82
Totaal/Tolal............ e 340 955 488 1091 288
31 March 1985
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FIGURE 13 : ROAD AUTHORITIES IN SOUTHERN AFRICA
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In attempting to make the best use of the available resources, use was

made of innovation to develop new techniques and standards of building

roads. Natal has remained in the forefront in this aspect by providing a

road network that is safe and economical with the available resources at

its disposal.
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With roads providing a means of communication and transport, the
development of the road network system needs to keep pace with the needs
of society. Part of the development of the overall infrastructure of a
country, is the development of the road network system which is decided by
the broad policy of the ruling government whose decisions are political in
nature. This is a simplification of the decision-making process and is
only true to the extent that all decisions are initiated by politicians
who appoint the bodies who control the provision and maintenance of roads
at the highest level. Decisions at political level merely revolve around

the allocation of funds.

The execution of the functions pertaining to roads are carried out at the
national, the provincial and the local levels of government and forms the

framework of discussion in the next chapter.



8.

10.

1.

12.

13.

14.

15.

16.

17.

18.

19.

20.

21.

140

REFERENCES

Some of the interpretations revealed are based on the personal
experience of the author as a Senior Engineer in the Natal Roads
Branch.

National Institute for Transport and Road Research, TRH 17 Geometric
Design of Rural Roads, Pretoria, 1984, para. 2.4.

The NITRR forms part of the Council for Scientific and Industrial
Research.

Babb, W.G.: "Opening Address"”, Annual Transportation Convention,
vol. 1A, 1987, p. 1. '

NITRR, op. cit., para. 1.2.

NITRR, TRH 4 Structural Design of Interurban and Rural Road
Pavements, Pretoria, 1985, pp. 49 - 51.

NITRR, TRH 4 ...... , op. cit., p. 49.

Natal Roads Branch, Geometric Design Manual, October 1986, p. 5.

Ibid., Table 5.5, p. 23.

Roads Ordinance, 1968 (Ord. 10 of 1968), p. 7.

Floor, B.C.: The History of National Roads in South Africa, CTP Book
Printers, Cape Town, 1985, p. 93.

Natal Roads Branch, Functional Road Classification System, July
1987. '

NITRR, TRH 17 ...... » OP. cit., para. 1.6.
Roads ...... , P. 6(a)

Ibid., p. 6.

NITRR, TRH 17 ...... , op cit., Fig. 5.1.
Natal Roads Branch, Geometric ...... , p. 18.

Ibid., Table 5.1.1, p. 20.

Ibid., Table 5.2, p. 21.

CSIR, The South African Roads Traffic Signs Traffic Signs Manual,
Pretoria, March 1986, p. 123.




22,

23.

24.

25.

26.

©27.

28.

29.

30.

31.

32.

33.

34,

35.

36.

37.

38.

141

Ibid., pp. 103 - 104.

Natal Roads Branch, Natal Route Map, TRH 586, 1986.

Committees of State Road Authorities and Urban Transport
Authorities, Minutes of Meeting Held on 1 April 1987, Cape Town.

The South African Development Trust is land bought from the Whites
by the Department of Development Aid and is held in Trust wuntil it
can be sold to Black Authorities.

Colony of Natal, Report of the Chief Engineer, Public Works
Department for the Year 1901, p. 1.

Province of Natal, Report of the Engineer-Superintendent of Roads
1910 - 1917, p. 9.

Province of Natal, Report of the Commission of Inquiry into the
Administration of the Provincial Roads Department, 1938, p. 1.

Roads Branch, Proposed Reorganisation Scheme, 1941, p. 1.

Natal Roads Branch, Roads and Bridges 1980, p. 19.

Floor, op. cit., p. 1.

Ibid., p. 4.
Ibid., p. 61.

Draft Natonal Roads Bill, 1987.

Natal Roads Branch, Roads and Bridges 1980-1987.

Natal Roads Branch, Roads and Bridges 1985, p. 32.

National Transport Commission, Annual Report 1986, p. 53.

Mitchell, M.F. : "A New Approach to Road Financing", Annual
Transportation Convention, Pretoria, Vol. 3B, 1987, p. 8.




142

6. ADMINISTRATION OF

THE ROAD NETWORK

1. INTRODUCTION

The functional activities of the provision and maintenance of the road
network can only be carried out effectively if the enabling administrative
functions are performed effectively, that - 1is, if policy-making,
organising, financing, personnel provision and utilisation, determining of
work procedures and the controlling function are performed effectively.
Effective performances of the enabling administrative functions requires
effective inputs from the members of the legislative institutions and the
political office-bearers as well as the appointed officials. This chapter
focuses attention on the generic administrative functions which are
performed in the provision and maintenance of the road network in Natal.
In Natal, the Roads Branch of the Natal Provincial Administration is
responsible for the provincial road network whilst the National Roads
Chief Directorate of the Department of Transport is responsible for the
national road network. Reference is mainly made to the activities of.the

Natal Roads Branch in this chapter.

2. ROAD NETWORK AS A COMPONENT OF PUBLIC ADMINISTRATION

The provision and maintenance of the road network can be viewed as a

component of public administration, as the responsibility therefor is with
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numerous public functionaries, namely the legislators, political office
bearers and public officials. With reference to the provision and
maintenance of the road network, the nature of public administration and

the role of the public administrator is briefly discussed.

2.1 Nature of public administration

The nature of public administration was discussed in Chapter 3.' With
reference to the road network, the activities constituting public
administration can»be divided into three broad categories, namely:

(1) generic administrative activities of policy—méking,
financing, organising, personnel provisioning and
utilisation, determination of work procedures and
methods of control;

(ii) functional (line) activities such as the provision and
maintenance of the road network; and

(iii) auxiliary activities such as research, traffic surveys,

analysis of data, and decision making.

The administrative activities are aimed at providing a safe and acceptable
standard of road network with the economic use of resources. In che:\
\wordsl these activities are aimed at the welfare of the community.. The
generic administrative activities are the enabling thought processes and
actions which determine the nature and scope of the line .and auxiliary
activities. For example, a policy on the road network has to be
formulated, funds have to be allocated, organisational arrangements made,
personnel provided, work procedures determined and control exercised in

the provision and maintenance of the road network. 1In addition, data has
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to be collected and analysed to allow decisions to be made.

2.2 Role of the public administrator

when considering the role of the public administrator, it is necessary to
establish the characteristics of the public sector to determine the
environment within which the administrator operates. It is also necessary
to take into account the nature of the duties of the administrator and
also the factqrs which affect the competent performance of these duties.
The engineer is the top ranking official of the executive institution
which 1is responsible for the provision and maintenance of the road

network.

2.2.1 Environment

Actions by public institutions are aimed at rendering services to promote
the general welfare of Society. Apart from the peculiar duties the public
administrator has to perform, his decisions are often enforceable on his
clients. This requires the public administrator not only to take
cognizance of all the relevant and ascertainable facts before he takes a
decision, but he also has to exercise restraint in his decisions and
actions as few clients will.ever question his decisions. However, if it
becomes apparent that he lacks empathy, acts indifferently or is
prejudiced, the clients served and the communities affected may become
disillusioned with the public sector.: Thus, the public administrator must
perform his duties competently to ensure that the image of the public
sector 1is enhanced, as the public sector is the guardian of community

values, life and general well-being of the people.
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In his role as a public administrator, he comes into contact with the six
aspects of the environment, namely physical, social, economic, political,

" administrative and technological as depicted in Figure 14.%

FIGURE 14 : ENVIRONMENT OF THE PUBLIC ADMINISTRATOR
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Actions by the public institutions are aimed at rendering services to
promote the general welfare of society. In most cases such services will
only be undertaken if the private sector cannot or will not meet community
needs satisfactorily. This implies that the nature of public services
differ markedly from those normally undertaken by the private sector.
Furthermore, private institutions are usually concerned only with services
that can be provided on a financially wviable basis. Their actions are
largely determined by market forces. Public institutions render services
in accordance with policies determined by the Government. Such policies

are not necessarily scientifically-based, but are justified in terms of

.
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political philosophies or values.

2.2.2 Duties

The public administrator is mainly concerned with advising the minister or
other relevant executive political office-bearer on policy issues and
giving effect to policy decisions; establishing organisational structures
for rendering services; allocating funds within his ordanisational
structure to ensure the effective . execution of policies; making
recommendations regarding personnel needs and measures to utilise
personnel effectively; determining work methods and procedures to ensure

efficiency; and exercising control over the actions of his subordinates.

As the actions of all public institutions are community orientated,
particular attention .should be paid to the establishment of sound
relationships with the clients as members of the different communities. By
evaluating the work of the administrator and by determining guidelines for
his actions, the activities of all subbrdinates can be influenced. The
monopolistic nature of some public institutions have far-reaching
implications requiring the public administrator to work in an environment

where there is lack of competition and monetary incentive to perform at a

high level of competence.

The public administrator has several roles in the performance of his
duties of providing goods and services to the community as follows:?3

(i) innovator; (ii) public relations officer;

(iii) expert; (iv) community leader;

(v) educator; and (vi) guardian of social justice.
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The public administrator has an essential role to play in rendering
services to communities. He has to ensure that his actions'are performed
in such a way as to pfomote the general welfare of the community and not
in a manner in which there is no respect for the rights and. liberties of
the citizens. It is the duty of each public administrator to see himself

in society as an instrument for rendering services.

2.2.3 Factors which hamper public admjinistration

The public administrator is sometimes hindered by several factors in the
performance of his duties as follows:<

(1) political instability;

(ii) inefficient government;

(iii) lack of overall policy statements indicating clearly the
objeétives to be reached in every physical and social
sector of the community life;

(iv) lack of co-operation between the institutions which have
to make contributions for reaching the overall policy
objectives;

(v) lack of administrative capacity of all the executive
institutions on the national, provincial and 1local
levels of government; and

(vi) disregard of public administration as an accepted

profession.

By improved communication and co-ordination between the public
institutions and private sector and also training of public officials, the

factors which hinder the effectiveness of the duties of the public
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administrator, can be reduced to an acceptable level.

2.2.4 Public administrators in the road network

The public administrators which are responsible for the provision and
maintenance of the road ﬁetwork, cover an occupation field which includes
engineers, technologists, technicians, administrative personnel and a
group of varying occupations, inter alia, road foremen, artisans, drivers,

machine operators, mechanics and labourers.

The executive head of the public institutions directly responsible for the
provision and maintenance of the road network, is a civil engineer. The
term "civil engineering" was originally used to distinguish between
"military" and 'civilian" engineering. Nowadays this distinction is not
made, but differentiafion is rather made between the various branches of

engineering, for example, civil, mechanical and electrical engineering.

Engineers are planners and builders and act as the mediator between the
philosopher and the working force. The engineers also act as problem'
solvers, managers and decision makers. Much of the management function is
directed towards economic objectives and monitored by economic measures.
Engineers are faced with economic as well as technical problems. They have
to direct the great resources of power in nature for the use and
convenience of man. Many practical engineering probléms require an effort
of intellect, a flow of imagination, a level of abstraction, an ability to
handle complexity and an intensity of concentration far beyond that
required for many purely humanistic studies. To aid the engineer in his

role as a planner and builder to be accomplished, he must make use of
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education, communication and training.

It is the function of the professional planning disciplines to provide
facilities designed to serve the needs of society. These facilities modify
the environment, thus all reasonable steps need to be taken to minimise
harmful effects and achieve an optimum balance between desirable and
undesirable effects on the environment before decisions are -taken. The

motto of the South African Institute of Civil Engineers is "Fortiter Conde

Animo Forti", which translated means "Build strongly with a resolute
mind". It stresses the importance of intellectual courage in planning and
executing civil engineering works. In defining the accomplished civil
engineer one finds there is no one attribute which fulfills this aspect.3
It is not possible to decide whether the accomplished civil engineer is a
highly skilled specialist, a general practitioner well versed in the laws
and regulations governing the many aspects of the work of the civil
engineer, or the engineer who is able to blend his technical knowledge and
skill with the humanities. The fruits of technology should never be seen
to be more important than people. The respect for the dignity and value of
the human should always be upheld. The environment in which the public
administrators responsible for the road network function, is shown in
Figure 15.° The road planner has to take into account the needs of the

road user, policies of central government, natural factors and land use

policies in building a road.

The administrative activities that have to be performed in the provision

and maintenance of the road network in Natal, is now discussed.
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3. POLICY-MAKING

Policy-making is spread throughout the governmental structure of South
Africa. It is practiced at the three levels of government, namely central,
provincial and local levels. One of the basic requirements of public
administration is that each and every activity should be directed
specifically at achieving a goal. The objective will have to be
continually adopted to meet changing circumstances. When an objective 1is
set in the public sector, it is said that a policy has been set. The
actions and thought processes which precede the announcement of the

objective is known as policy-making.

3.1 Definition of policy-making .

Since the legislatures in the public sector have to decide on objectives,
it is accepted that they should have the biggest say in policy—making. A

policy can be defined as,”

"the art or science of governing a nation; a set of accepted
principles and plans constituting a programme of political
action; any single plan, scheme or measure adopted by a
government or party in its management of public affairs..."

The purpose of the policy is the achievement of the goals and objectives
set by the policy-makers for the benefit of the community. According to

Hanekom and Thornhill,®

"policy-making is the activity preceding the publication of a
goal, whereas a policy statement or a policy is the result of
that activity, the formal articulation of the goal to be
pursued. Public policy is therefore the formal articulation,

statement or publication of a goal that the government intends
to pursue with the community".

Policy-making is thus a process whereby decisions on policies are made to
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achieve thé objective of satisfying the needs of the community. Policy-
making should not be confused with decision-making which is a neutral
auxiliary activity and is undertaken regularly at all 1levels in the
administrative, functional and auxiliary activities. To have a clearer
perspective of functioning of the political system, reference is made to
Figure 16.° Public policies are subject to review and adaptation by the
legislatures. However, it must be noted that many proposals for the
adaptation of existing policies and the acceptance of new policies emanate
from public administrators who are responsible for the execution of public

policies.

FIGURE 16: THE POLITICAL SYSTEM
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3.2 Factors which affect policy

Policy 1like all the other components of public administration, is not
static and needs to be reformulated and adapted to provide for changing

circumstances and needs. There are six factors which have an influence on
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the policy in force at a particular time :'°
(i) circumstances in the total environment;
(ii) public need;
(iii) policies of political parties;
(iv) activities and representations of interest groups;
(v) personal views of political office-bearers; and
(vi) research and investigations as well as the- views and

experience of public officials.

Poiicy-making is inter-related with the activities of planning and

programming which are discussed in the next section.

3.3 Policy-making, planning and programming

These three functions ére carried out in the order listed and are dealt
with in this order which they normally occur in practice.’' The policy-
making function produces a policy which is a statement of the goals to be
attained and made authoritative by means of laws by the legislatures. 1In
forming a policy, the questions relating to what, how, where, when and by
whom are attempted to be answered. Policy-making is the foremost and

crucial part of the comprehensive process of administration.

To attain the goals set out in policy-making, planning is required. This
means that a search must be made for an approach,.'process or function
whereby the policy goals can be realised effectively and economically.

Conyers and Hills define planning as,'?

"a continuous process which involves decisions, or choices,
about alternative ways of using available resources, with the
aim of achieving particular goals at some time in the future".
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Planning involves making decision on which of a number of courses of
action to adopt. Thus, the best choice amongst a number of alternatives to
satisfy the objective, has to be selected. From the foregoing, it is clear
that the planner in his attempt to implement a policy, = has to make use of
planning to perform each of the generic administrative functions as well
as the functional and auxiliary activities. The environment in which a
planner operates is shown in Figure 17.'3The three inter—related concepts
of policy-making, planning and programming are carried out by politicians,

planners and administrators respectively.

FIGURE 17 : INTERRELATIONSHIPS OF POLITICIANS, PLANNERS,
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Following on policy-making and planning, there is programming which is a
set of specific actions which have to be undertaken to reach a specific
goal or implement a plan. The model of the programme must quantify the
goal to be reached, detail alternative actions, select the best action and
list in detail the functions which have to be executed to reach the policy
goal. Planning is dealt with as a functional activity but where possible

is utilised as an auxiliary function.

3.4 Policy-making for the road network

Specific levels of policy can be identified. Policies are set by the
legislatures who are at the top of the hierarchy. As the implementation of
the policy is carried out at lower levels, so is the policy more refined.
It is not possible to make all the decisions at one level. Four levels
can, therefore, be distingdished in the hierarchy, namely political,

executive, administrative and operational (technical) policies.'*

3.4.1 Political policies

The political policies are those of the ruling political party which has
the support of the majority votes. These policies are normally idealistic,
of a general nature and often consist of a list of political slogans. The
political policies result from the interplay of ideas which have developed
as put forward by, inter alia, press, public, pressure groups,
propagandists, and different schools of thought. ‘Thus in a democratic
state, any citizen can express his opinion in the formulation of political
policies. At a congress held after an aerial survey of the flood damage in
Natal during September 1987, the President of South Africa, Mr.P.W. Botha,

reaffirmed the policies of the Government to be: 'S
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- firstly, security;
- secondly, development of the country; and
- thirdly, political reform.
Thus, the development of the road network forms part of the second

priority of the Government.

3.4.2 Executive policies

The executive policies are those implemented by the executive committee of
the provincial authority. The policies at this next level are more
specific. The executive committee consults experts, appointed officials
and representatives of interest groups in order to formulate policies
based on the guidelines of the political policies. The Natal Roads Branch
carries out its function of the provision and maintenance of the
provincial road network in Natal according to the provisions of the Roads
Ordinance, 1968 (Ord. 10 of 1968), section 10. The National Transport
Commission relies on the Department of Transport to perform the executive
and administrative work in the provision and maintenance of the national
road network in South Africa according to the provisions of the National

Roads Act, 1971 (Act 54 of 1971). 1In terms of the Draft South African

Roads Board Bill, 1987 a South African Roads Board is to be established

and will replace the National Transport Commission. This Board will
administer the national roads according to the provisions of the Draft

South African Roads Bill, 1987.

3.4.3 Administrative policies

Administrative policy is mainly concerned with the practical steps to give

effect to the stated executive policy. At this level, the policies are
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developed by public officials who have to assess and interpret the
executive policies and compile the administrative policies. Administrative
policies Are made continually and can deal with serious or trivial
issues.Policies that are dealt with include whether certain functions
should be performed internally or by the private sector and-also the

standard according to which roads are built.

The long term line function goals and the 1987/88 management by objectives
of the Natal Roads Branch are shown in Table 9 and Table 10
respectively.'® The goals and objectives of the National Roads Chief
Directorate of the Department of Transport are shown in Table 11.'7 These

are the administrative policies of both these road authorities.

3.4.4 Operational policies

At the operational level, the policies that are set are also referred to
as technical policies. Here the officials set norms in operating the
techniques of their profession at the level where the work is to be done.
Decisions at this level are taken by supervisors on matters that will not
affect the line goals. The policy directives are confined to specific
areas and consequently only a small number of officials will be affected.
The discretion with which supervisors are able to make policies at this
level, is derived from the delegation of authority. An example of a policy
at this level is the method whereby a road has to be éonstructed such that

it meets the desired goal of being a surfaced road of an acceptable

standard.

Policy-making is a continuous process at every level of the hierarchy of
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TABLE 9 : NATAL ROADS BRANCH GOALS

CONSTRUCTION GOALS

Blacktop surfacing

Blacktop surface sufficient kilometres each year to avoid an 144 vpd
increase in vehicle kilometres on gravel roads, and bring down
the average traffic on gravel roads to 125 vehicles per day.

Get 90% of the total traffic onto blacktop surfaces. 91%
Blacktop all roads carrying over 400 vehicles per day. Km outstanding : 500
Keep length of sandseal surface (Class 4) below 25Z of total 18%

Provincial blacktop length.

Premix surfacing

Premix surface all roads carrying over 2000 vehicles per day, Km outstanding : 293
and provide passing lanes at bottle-necks.

Maintain 67% of total traffic on premix surfaces. 70%

Dual carriageway

Double all roads carrying over 6000 vehicles per day. Km outstanding : 282
Maintain 33% of total traffic on dual carriageway roads. 342
Structures

Eliminate all single-way structures up to 5 metres long on Outstanding : 24

Primary Main Roads with a blacktop surface, or gravel surface

carrying over 300 vehicles per day.

Eliminate all structures inefficient for at least 10Z of the Qutstanding : 24
25 year requirement, on Primary Main Roads with a blacktop

surface, or gravel surface carrying over 400 vehicles per day.

Eliminate all rajlway level crossings on Primary Main Roads Outstanding : 24
carrying over 500 vehicles per day.

General

Fulfill arterial road long-term programme targets.

MAINTENANCE GOALS

Gravel roads

Widen, raise and gravel all roads carrying over 500 vehicles Km outstanding : 936
per day.

Blacktop roads

Surface all gravel shoulders excluding sandseal roads (Class 4). Km outstanding : 85

ROAD CONTROL

Protect all arterials roads as minimum 80 kph roads throughout.
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TABLE 10 : NATAL ROADS BRANCH

MANAGEMENT BY OBJECTIVES 1987/88

1. Use and develop innovative techniques to promote economic utilisation of resourses.

2. Develop revised accounting procedures in order to provide up to date expenditure information for
management.

3. Keep the serviceability of existing roads efficient and convenient by monitoring the condition,

safety and service components of road performance, and then co-ordinating these into a
meaningful rehabilitation action.

4. Complete the final design of 72 km of Class 2 and 3 roads, and provide levels and alignment for
78 km of Ctass 4 roads.

5. Produce a Bridge Draughting and Design Guide to help improve the productivity of newcomers to
bridge design.

6. Obtain an overall plant efficiency of 89%, that is Plant Earnings * 100
Total Possible Plant Earnings

7. Keep the NOSA accident frequency below 11% for skilled workers and 8% for unskilled workers.
Also, effect a 10% reduction of vehicle accidents caused by departmental drivers.

8. Increase the number of quality circles by 100%, that is from 6 to 12.

9. Implement the Mol philosophy of motivating subordinates in at least 50% of the Maintenance
Area Depots.

10. Extend the computerised stores administration system to an additional six Area offices.

11. Extend the computerised workshop job costing system to the Midlands Zone Workshops.

TABLE 11 : DEPARTMENT OF TRANSPORT

NATIONAIL ROADS OBJECTIVES AND GOALS

Objeétive

Promote and encourage the development of transport in South Africa and, where necessary, to co-ordinate

various phases of transport in order to achieve the maximum benefit and economy of transport services to
the public.

The following goals have been set in order to achieve this objective :

1. Design, build and maintain a network of freeways and roads for South Africa so as to supplement
the existing system.

2. Draw up a priority list of roads to be built or jmproved.

3. Design and build various special roads that are of national importance.

4, Draw up geometric standards for the construction of national and special roads.

5. Have regard for the environment.

6. Apply available funds in the most cost-effective manner in the provision of a primary road

network for South Africa.

7. - Provide rest and service areas in conjunction with private enterprise at strategic points on
national roads in order to promote road safety.
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office-bearers, officials and institutions. Policy-making is the foremost
and crucial part of the comprehensive process of administration, thus
there is extensive attention given to policy-making, policy analysis and
policy implementation. The primary function of a policy is that it should
be goal-orientated towards the provision of goods and services necessary

for the general welfare of the community.

4. ORGANISING

The process of organising follows once a policy has been set, that is,
once the objective has been set, then the procedure of organising takes
place to attain the predetermined objective. The term organising is used
to refer to the activities involved in the administration of
organisational units which are called institutions in the public sector.
The  organisational structure for the road network comprises of a branch
which has various directorates, each contributing towards the
administration of the road network. Each directorate covers a field of
wofk and is sub-divided in the order of sub-directorate, division, sub-
division, ’section and sub-section each contributing towards the objective

and purpose of the directorate. The organisational structure for the road

network is described in this section.

4.1 Definition of organising

In discussing the process of organising, Cloete makes the following

statement:'®

"administration takes place as soon as two or more individuals
co-operate in achieving an objective, means that organisation
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has taken place. 1In fact, organising consists of grouping
people (individuals or as groups) in an orderly pattern so
that everything they will do will be aimed at achieving
predetermined objectives".
It cannot be assumed that the process of organising lpeople into
organisational wunits to achieve combined purposeful action, is an
elementary task of merely placing individuals into groups. Each individual
has a will of his own and cannot be manipulated by merely placing him in a
group or laying down formal rules of conduct. in terms of the new
dispensation appointment, placements and promotions are not based on race,
religion or creed. This means that there will be a variety of people in-an
institution who will have to combine their efforts to achieve the goéls
that have been set. There will be interpersonal conflict, value struggles
and communication barriers, because it is only human to differ on the
question of values, traditions and beliefs. The public administrator who
is the manager of many people, will have to integrate these conflicting
values, traditions and beliefs in such a manner that the goals of the

institution are attained.

The process that constitute organising can be classified into two groups.

The first group of processes is concerned with the determination of
objectives which are decided by policy-making. The second group relates to

the internal organisation of institutions which is now discussed.

4.2 Internal organisation of institutions

There are five functions which are performed when an institution is

organised.’®
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(a) Horizontal division of work

It is not possible for each individual to be competent in all fields of
work, thus the work has to be divided amongst the various occupation
groups who occupy designated posts. To enable each group to perform their
function, the work is divided into smaller units in the order of branch,
directorate, sub-directorate, division, sub-division, section and sub-
section. As one progresses down the hierarchy, more units are created to
form the pyramid-type of organisation which is most common in the public
sector and emphasises the supervisor-subordinate relationship; Work can be
divided on the basis of function, geographical area, nature of service or
nature of client. Work is also divided between the staff and line function
whereby the former provides a supportive and specialist service whereas

the latter is entrusted with functional work.

(b) Delegation of authority

Here the vertical division of work is‘determined. The assignment of
authority and the grading of work according to its complexity is done at
different 1levels each ha&ing a determined degree of responsibility. To
meet the requirements of accountability, particular attention is given to

ways and means of exercising control of the authority which is delegated.

This is usually done by means of reports.

(c) Co-ordination

It is essential for the activities of the different work groups to be co-

ordinated to enable the overall objective to be attained.
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(d) Channels of communication

For the objectives to be attained there has to be continual communication
between the officials who are in pursuit of the goal. In order to regulate
an orderly work procedure, it is essential to have a formal communication
network which is prescribed by rules, regulations, work manuals or
procedure codes. In addition to the direct line of communication within a
work group, there has to be lateral communication with other groups to

ensure that all activities are being co-ordinated.

(e) Control

The control function is most important in the public sector as public
accountability has to be maintained. The task of the supervisor is to
explain the objective and fix the standard of work in terms of quality and

gquantity, to attain the objective.

These five functions show that organising is a comprehensive and dynamic
process which needs to be continually reviewed to provide for the changes
that take place in the environment in which the public administrator works
in. In Natal, any changes at provincial 1level to the organisation
structure of an institution has to be motivated and thereafter presented
to the Directorate or Organisation and Work Study which is under the
control of the General Provincial Services Branch. The objective of
Organi;ation and Work Study is to assist management in the promotion of
efficiency through the use of effective organisation and work procedures.
Organisation and Work Study is one of the management tools whereby a more
scientific approach is used to organise and staff the various governmental

institutions. 1Its purpose is by means of a positive approach, to
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streamline procedures and provide a basis for work improvement.

The recommendations of the functionaries of Organisation and Work Study
are then submitted for approval to the Commission for Administration which
is the central personnel authority for the South African Public Service.
Initially ’known as the Public Service Commission since its establishment
in 1912, the CommisSion for Administration changed its name in 1984. The
Commission for Administration is a separate institution whose task is to
secure a well paid, efficient and contented Public Service édequate for
the needs of the State. It deals annually with the budget inputs
concerning conditions of service from departments and recognised staff
associations. The Commission regulates its functions and activities

according to the provisions of the Public Service Act, 1984 (Act 111 of

1984). The availability of funds to a large extent dictates the decisions

and directives of the Commission.

Government departments are true manifestations of groups of people working
together to achieve defined goals. Organisational teamwork, interrelated
communications and goal definitions tend to change with the increased
introduction of highly developed technology,' change in task environment
and interaction between people in the public sector. The personalities
within the organisational team have a direct influence on the
"personality" of the department because the organisational unit consists
of the sum total of people in the team. The converse is also true : the
institution and the goals it wishes to achieve have a direct bearing on
the formulation of human personalities in the institutional context. For

example, the personalities found involved in the road infrastructure
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differ from those working in education, hospitals, law and medicine. Even
the personalities involved in the road infrastructure differ according to
the nature of their goals, for example, provincial or national roads and

construction or maintenance of roads.

The organisational structure of the institutions responsible for the

provincial and rural road network in Natal is now discussed.

4.3 Organising the road network

Arising out of the need for communicatioﬁ and access between centres of
activities and where goods are produced, a rqad infrastructure has had to
be provided. The necessary resources to provide this road infrastructure,
are the responsibility of two road authorities who manage the prbvincial

and national road network separately.

4.3.1 Provincial road network

The provincial road network in Natal is the responsibility of the Roads
Branch of the Natal Provinsial Administration. The provincial rural road
network comprises main roads and district roads which are proclaimed.
Assistance is rendered to the public in establishing by-roads which are on
private property and provide access to public roads and places for the
public.The head office of the Roads Branch is situated in
Pietermaritzburg. The Executive Director is the highest ranking official
of the Roads Branch, whose organisational structure is shown Figure 18.2°
There are five professional technical directorates who carry out the line
functions of the Roads Branch, which is the provision and maintenance of

the provincial road network. The function and activities of each



FIGURE 18 :

NATAL ROADS BRANCH

— ORGANISATIONAL STRUCTURE

L ROADS ‘BRANCH
EXECUTIVE DIRECTOR
CHIEF DIRECTORATE: PROFESSIONAL
CHIEF  DIRECTOR
. : -
DIRECTORATE: PLAKNING { DIRECTORATE: RESEARCH DIRECTORATE: CONSTRUCTION DIRECTORATE: MATKTENANCE DIRECTORATE: MECHANICAL a
CHIEF ENGINEER } CHIEF ENGINEER CHIEF ENGINEER CHIEF ENGINEER CHIEF ENGINEER
|
]
] |
‘ i | | H A
STRUCTURAL DEPARTMENTA. CONTRACT DISTRICTS SUB-DIRECTORATE:
ROAD DESIGN ( TRANSPORTATION MATERIA ' N : TRICT N A
DESIGK ERIALS CONSTRUCTION CONSTRUCTION ADVICE € TRAINING DISTRICTS MAINTENANCE pvICE ADMINISTRATIVE

iP. CHIEF ENG. DEP. CHIEF ENG.

DEP, CHIEF ENG.

DEP. CHIEF ENG.

DEP. CHIEF ENG.

0EP. CHIEF ENG.

DEP. CHIEF ENC.

L

DEF. CHIEF ENG.

DEP. Critr Eha.

DEPUTY DIRECTOR
ACHINISTRATIVE

SURVEY DRAWING

JEP. DIRECTOR
TECH. SUPPORT

DEP. DIRECTOR
TECH. SUPPCRT

LABORATORY

DEP. DIRECTOR
TECH. SUPPORT




167

directorate together with that of the support administrative sub-

directorate, are now briefly described.?®’

(a) Research

This Directorate carries out traffic surveys to determine the need for
additional and improved roads to the network. Investigations are carried
out to determine the ideal route based on a cost-benefit analysis, which
best satisfies the needs of the road user taking into account the
availability of resources. The financial aspects are discussed in
Chapter 7. Other matters carried out by the Traffic Sub-directorate
include road safety studies, traffic engineering, signs design,
administration of abnormal loads and vehicle weighing. The basic function
of the materials sub-directorate is the structural design of the road and
the quality control to ensure that the best use is made of the available
road-making materials. Activities performed include investigations,
testing, specifications and control. The investigations which are carried
out include route location taking into account the location of good and
poor materials. The activities of the Research directorate are important
as.its investigation and control of materials used in the finished road

amounts to almost 90% of the cost of the provision and maintenance of a

road.

(b) Planning

The Planning Directorate is responsible for the design of the road. Based
on the nature of the terrain and traffic demand, a route and appropriate
standard of road is selected. The design includes selection of the road

profile and the design of all structures which are needed for the
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provision of access or drainage. The Survey Division does all the survey
work in determining the layout of the natural terrain. All prominent
features have to be identified as these could affect the design and
location of a road. The Drawing Office Division prepares and maintains all
plans of the road. Almost all aspects of the road network development
require decisions to be made at the present day, which will have an effect
on the overall infrastructure development of South Africa in the distant
future. It is therefore evident that the planning function is an important

function in the total management of the road network.

(c) Construction

The Construction Directorate is responsible for the construction of all
roads which is done departmentally and also by the private sector. 1In
addition, major re-habilitation contracts for the repair of roads is also
supervised by this Directorate. The departmental major construction units
are contreclled by a Resident Engineer and are situated as follows

Unit 2 - Durban

Unit 3 - Port Shepstone -

Unit 4 - Greytown

Unit 1 completed its activities on 31 December 1987 as it had completed
the construction of its primary objective, namely the N2 South Coast
freeway between the Illovo River and Hibberdene. Each unit carries out
construction work in the immediate vicinity of its office, normally up to
fifty kilometers away. Where necessary, projects are undertaken further
away. Each unit has limited resources, thus a fair amount of its own work

is let out to the private sector, inter alia layerworks, plant hire,
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supply of materials and surfacing. In addition, work is also let out to
the private sector in the immediate wvicinity of these departmental
offices. There are also five minor departmental construction units under
the control of the Maintenance Directorate situated at Talana, Winterton,

Cedara, Amanzimtoti and Empangeni.

(d) Maintenance

The Maintenance Directorate is responsible for the maintenance of the
national and provincial road network, with the former function being on an
agency basis on behalf of the Department of Transport. The field work is
carried out in five districts as shown below on Map 2.%2 Each district is
controlled by a District Engineer with district offices situated at
Dundee, Estcourt, Pietermaritzburg, Durban and Eshowe. Each district is
further divided into three maintenance areas under the control of a Roads
Superintendent. The area offices for each district are numbered 1, 2 dr 3

and are situated as follows :

1 2 3
A : Dundee - Newcastle Vryheid Dundee
B : Estcourt - Ladysmith Estcourt Greytown
C . Pietermaritzburg - Underberg Pietermaritzburg Kokstad
D : Durban ' - Durban Port Shepstone Ixopo
E : Eshowe - Stanger Eshowe Hluhluwe

The Minor Construction Unit in each district constructs smaller projects
throughout its own district. The Maintenance Directorate also has a

Training and Advice Sub-directorate which determines maintenance methods

and the training needs of staff.
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MAP 2 : NATAL DISTRICT MAP
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{(e) Mechanical

The Mechanical Directorate is responsible for the purchase and maintenance
of all departmental vehicles and earthmoving equipment. Other activities
include the manufacture of road signs and accommodation. Where the
equipment needs of the department exceed its establishment, additional
resources are hired from the private sector. The departmental vehicles and
equipment are hired out to the other directorates. Three maintenance

offices are controlled by a Mechanical Engineer as follows

North Zone Ladysmith

Midlands Zone - Pietermaritzburg (Mountain Rise)

South Zone

Durban (Merebank)

A maintenance service is also rendered to other government institutions,
inter alia Community Services, Traffic, Hospitals, Works, Natal Parks
Board, Ambulance Services and Bantu Trust Agencies who pay for this
service. The activities of the former Government Garage now known as the
Provincial Garage, are now carried out by the provincial administrations

and are the responsibility of this Directorate.

(f) Administrative

The Administrative Sub-Directorate provides the staff function and
auxiliary activities to support the line function of the provision ana
maintenance of the road network. Its activities.are grouped into six
divisions as follows

(i) general administration;

(ii) personnel;

(iii) budgetary control and supplies;
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(iv) administrative inspection and training;
(v) real estate; and

(vi) road traffic administration.

The Natal Roads Branch performs many activities to attain its objective of
the provision and maintenance of the provincial road network in Natal. To
enable it to fulfil its objective, extensive use is made of the private
sector to provide some of the goods and services which are constituents of

the road infrastructure.

4.3.2 National road network

The national road network in Natal is the responsibility of the National
Roads Chief Directorate of the Department of Transport. The organisational
structure of the Department of Transport is shown on Figure 19.%2 The
affairs on the National Roads are regulated by the statutory body named
the National Transport Commission, which is the fifth road authority in
South Africa. The Department of Transport only comprises top and middle
management who plan and supervise the development of the national road
neﬁwork. It relies mainly on the private sector to carry out most of the
function of the provision and maintenance of the national road network,

and is accordingly the most privatised road authority.

The arrangements of how this function is performed, will be dealt with at

an institutional and private sector level.

(a) Institutional arrangements

Most of the field work is performed by the private sector under contract,
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and is controlled by the Regional Engineer of the five designated regions.
The provincial authorities render assistance in the provision of the road
network, by supervising contracts where the Department of Transport is
unable to carry out this activity. The provincial authorities are fully
responsible for the routine maintenance of the road network, which they
carry out on an agency basis on behalf of the Department of Transport.
Similarly, where required, the provincial authorities render assistance in

the supervision of contracts for major maintenance work.

(b) Private sector arrangements

Since the dedicated National Road Fund was discontinued on 1 April 1988,
the national road network had to  compete with all the other State
Departments to obtain funds from Treasury. To assist with resolving this
predicament whereby the development of the national road network would be
delayed, the Government implemented a new policy of declaring certain
sections of the network as private toll roads. This is in line with the
Government's latest policy of privatisation and "user-pay" policy. Two
private sector toll consortiums have been formed, namely Tolcon and

Tollway, with Tolcon being the much larger of the two.

The five major shareholders of Tolcon are Murray and Roberts, Group Five,
Grinaker, Keeve Steyn and Sanlam.Z2? The Government has a 25% share in
Tolcon, and have three public officials serving as directors on the board
to protect the interests of the general public. They are :

Dr R.W. Burton - Secretary to the Treasury

Mr R.G. Meyer - Director General of Transport

Mr M.F. Mitchell - Chief Director Of National Roads
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Tolcon have secured a 25vyear toll road concession with the Department of
Transport, and will be responsible for the financing of the design,
provision, maintenance and operation of 169km of the N1 and 438km of the
N3 national roads as shown in Figure 19.2% The concession agreement was
signed on 25 March 1988, the implementation of which was subject to a
number of conditions, the more important ones being that the legislation
had to be amended to provide for privatised toll roads and that Tolcon had
to provide all the required finance. As a reward, they were able to levy a
toll fee amounting to not more than 75% of the perceived benefit which a
motorist would enjoy when using the toll road, compared to using the

alternative route.

Tolcon have committed an investment in this concession estimated at being
R1400m based on 1988 money rates. It is important to note that Tolcon does
not have any tangible assets to secure their investment. The new and
existing sectioné of the toll road, are only made available to it for the
25 year concession period. These sections have to be handed back to the
Department of Transport at the end of the period, all in a well maintained
cohdition and at no cost to the State, who retain ownership of these
roads. The toll road concession could be extended for a further 25 year
period, subject to an agreement being reached again. 1In their investment
decision, Tolcon had to consider £he following long term risks,
(i) the success of the pfoject is totélly dependent on the
attraction rate and growth rate of traffic;
(ii) the project is exposed to considerable risk on capital
costs in a country with endemic inflation and subject to

economic pressures from outside the country; and
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FIGURE 20 : TOLCON NATIONAL TOLL ROADS
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(iii) the project is exposed to the risk of high interest

charges over the lengthy period of the project.

In terms of the concession agreement, Tolcon has an ongoing commitment to:

(i) new road road construction;

(ii) road expansion in accordance with traffic growth;

(iii) pavement management, road maintenance and road
rehabilitation;

(iv) traffic management to ensure safety and a convenience to
the public;

(v) rest and service areas to provide facilities to the
public; and

(vi) roadway communication systems for accident and breakdown

emergencies.

The agreement allowed for portions of the existing road to be tolled. With
particular reference to the N3 route, as it is partly in Natal, the

following statistics are observed from Figure 20:

Road section Length (km) Toll road distance saved (km)
0ld road - single carriageway 508 70
Existing road prior to tolls 485 47
Proposed toll road 438 . --

The existing road length of 485km includes sections of the freeway, which
were opened to the public prior to the formation of the tolling

concessionaires. Part of the agreement with Tolcon, allowed them to base
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their toll fee at the Mooi Plaza at the maximum allowable rate of 75% of
the perceived saving of wusing the tolled road in preference to the
alternative road, which in this case is not the existing alternative, but
rather the o0ld R103 route which is 20km longer. This is not how the
general public understands the agreement to be, and has led to much public
criticism. This agreement has been contested in court, and it appears if
the agreement might be amended to permit Tolcon to only charge a more
realistic toll fee. The State would accordingly have to reimburse Tolcon
for any loss of revenue. But at least, the public who desire to use this
existing facility, would be paying a more acceptable fee. Tolcon spent
R68m on rehabilitating this existing section between Cedara and Frere, yet
is charging a toll fee which will recoup this investment well within the
25 year concession period. Also, the section between Frere and
Keeversfontein was built with State funds, and given over to Tolcon to
maintain and upgrade if necessary. In this case the public are more
receptive, as this is a brand new facility which has been provided.
Although, the people of Natal will be not pleased in having to have their
roads tolled, whilst it has helped to finance other roads in the country

over the years through paying the various taxes, levies and licenses.

This is permissible in terms of the agreement which is a package deal for
Tolcon to manage the 169km of the N1 and 438km of the N3. They needed a
means of recovering their current investment in building the new sections
of the toll road. This will lead to a long term benefit for the public, in
that the toll fee will be.lower, and a good road network that is cheaper,
faster and safer, will be provided at an earlier date than would normally

be the case. As part of the agreement, the State would receive 25% of any
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profit, besides the normal tax it would earn.

Proposals have been made to rationalise the national road network by
forming the South African Roads Board, which will replace the National
Transport Commission. There would then be devolution of powers to the
provincial road authorities, thqs returning to the system of four main
road authorities for South Africa as it was prior to 1971. It is
programmed for the control of national roads to revert back to the
provincial administrations in the near future, once consensus has been
reached between the affected parties. The implementation date has been
delayed several tiﬁes pending the outcome of further investigations on
this proposal. A move in this direction is seen to be a step in the right
direction, as it would rationalise and unite the efforts of the four
provincials administrations who will bé responsible for the provision and

{
maintenance of the national and provincial road network.

To conclude this discussion on organising, it must be stated that the
process of providing an organisation structure for the provision and
maintenance of the road network is a complicated one. Organisational peace
and development can only be achieved by a humanitarian approach which is
more successful in contrast to the mechanistic approach. Aims are achieved
by humans and not by procedures, rules and organisation charts. To satisfy
the goals of providing a safe and acceptable standard of road network for
the use of the road user with the economic use of resourses, the public
administrators involved in the road network will have to be proactive and

innovative to attain the goals that have been set within the 1limited

resources available.
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5. FINANCING

In dealing with public moneys the fundamental rule is that no money from
the public or from any source whatever may be collected without the
approval of Parliament. Similarly, no public money may be spent without
previous approval of Parliament. To attain the goals set by the
Government, public money 1is needéd to finance the activities which are
carried out in the attainment of these goals. The Government has to work
rationally in the process of public financing, namely in the collection,
custody allocation and spending of public money and of accounting for it.
Once the policy of a foad authority is determined in the form of its goals
set in the road programme, it is necessary to ascertain how to finance
this programme. The source and application of funds to enable the road

programme to be carried out, is described in this section.

5.1 Definition of financing

In describing the need for financing, Cloete makes the following

statement, 2¢

"just as a person cannot initiate a business undertaking
without money, a public institution also cannot initiate any
work without money".

To be able to fulfil its line function , the Natal Roads Branch has to

rely on funds being provided by Central Government enabling it to carry

out the road programme.

5.2 Financing of the road network

The process of the financing of the road network is controlled by certain

procedures. How this process is carried out, will be described by looking
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at the following sub-processes, namely financing policy, organisational

arrangements, budgetary procedure and control.=®”

5.2.1 Financing policy

Since public money has to finance the road network, it follows that the
road programme has to be in line with the Government's road network
policy. The legislatures authorise the expenditure of public money for the
attainment of the goals and objectives set by the Government, which in
effect are those of the ruling political in Parliament. This is the
framework according to which the financing policy is determined. The funds
are accordingly provided to the executive institutions to carry out their
work programmes. These funds are voted for annually in the form of budgets
which specify the purposes for which the money is to be spent.. The budget
is in faét, the work programme of the executive institution which it

wishes to implement to attain its goals and objectives.

5.2.2 Organisational arrangements

A broad outline of the functionaries and institutions responsible for the
implementation of the financing policy is contained in Figure 6 in
Chapter 3. For the budget to be approved, it is prepared and submitted to
the following persons and institutions :
(1) the head of each Branch of the Provincial Administration
submits their budget to the Provincial Accountant;
(ii) the Provincial Accountant prepares the province's budget
for submission ?o the Provincial Secretary;
(iii) it is then submitted to the‘Administrator for approval

in consultation with the Executive Committee;
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(iv) the budget is now submitted to the Minister of
Constitutiohal Development and Planning; and

(v) the budget is further dealt with by the Minister of
Finance, Standing Committee on Finance and the Joint

Committee of the three Houses of Parliament.

Throughout the discussion process of the Standing Committee, the
Administrator, Provincial Secretary and Branch Heads are consulted if

further information is needed on the proposed budget.

The organisational arfangements for the financing of the road network have
distinct political and administrative implications. On the one hand the
arrangements are restrictive in nature to prevent the political office-
bearers from misusing public funds, aﬁd on the other hand they have to be
flexible and adaptable to enable the road programmes to be implemented

effectively and efficiently.

5.2.3 Budgetary procedure

The budgetary procedure can be divided into three main parts, namely

preparation, approval and implementation of the budget.

(a) Provincial road network

The budget prepared by the Roads Branch is mainly in the form of a
programme budget in which the proposed capital expenditure on the
provision of roads and bridges is listed. Other parts of the budget are
itemised under the respective sections. The Roads Branch has funds

allocated to it under Vote 3 of the Budget of the Natal Provincial
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Administration. This vote is sub-divided into subheads A to Q, some of
which are further sub-divided into items. These details for the financial
year ending 31 March 1989 are shown in Table 12.2® Together with six other
votes, this forms the annual budget of expenditure and income for the
Province of Natal. The statement of these details for the financial years
1979/80 to 1988/89 is shown in Table 13.2°
’

The budget of the Roads Branch has diverse expenditure items including,
inter alia, expropriation of 1land, grants-in-aid, and subsidies to
numerous institutions and organisations. The Roads Branch receives revenue
from essentially four sources as follows :3°

(1) Central Government - money is allocated to the Province

according to .a complicated formula which takes into
account various statistics, including population,
development plans and length of road network.

(ii) Natal Provincial Administration - the Provincial

Accountant also receives revenue from various sources,
inter alia, totalisator tax, hospital fees and motor
vehicle licences. This revenue is distributed between
the various Branches.

(iii) Treasury - funds are provided for strategic roads which
are of national interest. Examples hereof include roads
on the border and roads leading to development areas.

(iv) Miscellaneous - funds are received from various sources

for projects which the Branch undertakes on their behalf

an agency basis, such as the Department of Transport,

Defence, KwaZulu and local authorities.
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TABLE 12 : NATAL ROADS BRANCH : 1988/89 BUDGET

198889 198748
A.—SALARIES. WAGES AND ALLOWANCES — R R
© SALARISSE,LONEENTOELAES—
1.  Basicsalaries, wages and allowances
Basiese salarisse, lone en telaes
Approved establishment
Goedgekeurde diensstaat
1987-38 | 198889 i
367 157 Head Office/ Hoofkantoor............................. 6720 000 | 5568 000
7565 5905 | Regional and field staff/Streek- en veldpersoneel | 46 348 000 | 34 195 000
8132 6 362 53 568 000 | 39 763 000
Less: Salaries met from other sub-heads of the Vote ................... 46 848 000 | 34 195 000
Min: Salarisse wat uit ander subhoofde van die begrotingspos be-
stry word.
. 6 720 000} 5568 K00
2 SIVACE DOMUS ettt ettt et ettt e e et et e e 3590000 3014000
Diensbonus
Less: Bonuses met from other sub-headsof the Vote.................. 3080 000 | 2586 000
Min: Bonusse wat uit ander subhoofde van die begrotingspos be-
strv word.
’ 510 000 | 428 000
3. Leave gratuiti®s........cooiiiieiiiii e e 678 000 578 000
Verlofgranfikasies
Less: Provision met from other sub-heads of the Vote................. 408 000 348 000
Min: Voorsiening wat uit ander subhoofde van die begroungspos
bestry word.
l 270 000 | 230 600
TOTALITEMS 1 TO S ‘ 7500000 6226000
TOTAAL ITEMS | TOT 3
B.— CONTRIBLUTIONS TO PENSION AND PROVIDENT FUNDS —
BYDRAESTOT PENSIOEN- ENVOORSORGFONDSE —
L. Administration’s contributions ............oooeevit oot 3705000 5176 000
Admunistrasie se bvdraes ‘
2. Advancesin respectof officers’ arrear comtnbutions .........cceceeieeee.ns. 1 000 1 000
Voorskotte ten opsigte van beamptes se agrersiallige bvdraes
3. Stabilisation aCCOUNT. ... ..ooiiiiiiiiit it 972 660 882 000
Stabilisasierekening
6678 660 | 6 059 000
C.— SUBSISTENCE AND TRANSPORT ~—
, VERBLYF-ENVERVOERKOSTE —
Lo SUBSISEENCE viiiiiiii e 300 000 304 000
Verolvrkoste
2. Transport(air. rail. motor — personnel) ...........oeoovvvieeiiinneeiienen 45 000 19 000
Vervoerkoste (lug, spoorweg, motor — personeel)
3. Transportot goods (inciuding personal etfects of personnel) 30 000 17 000
Vervoer van goedere (insluitende persoonlike besittings van personeel)
4. Incidental transfer costs (personnel) ..o, 40 000 15 000
Bvkomsuge oorplasingskoste ( personeel)
3. Subsidised car and travellirg allowances —
Gesubsidieerde notor- en reistoelaes —
(a) Subsidised carallowances ....... e 340 000 408 000
Gesubsidieerde motortoelaes
(b)  Travellingallowance..............ccoociiiiiiiiiin | 70 000 35 000
Reistoelae
6. Upkeep and running costs of official vehicles....................occcooee. 135 000 94 000
Ondernoud- en bedrvfskoste van ampuelike voertute
7. Purchase of official vehicles ......oooiiiiiii e 220 000 61 000
Aankoop vanamptelike voertuie
8. Purchase of SUbSIISed CaIS . .uvvvivtvveeeeeroeoesiiees | 854 900 950 000
Aankoop van gesubsidieerde motors i
I20340000 1993 000
D — TELECOMMUNI[CATION SERVICES —
TELEKOMMUNIKASIEDIENSTE — I
L Telecommunication............oooeeiiie oo i 205 000 | 138 000
Telekommuntkasie i i
2. PostOffice Data Services .....oooooo oo 5000 3000
Poskantoor-datadiens i
210 00 193 0y
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198849 | 1987-68
R R
E.— PRINTING. STATIONERY. ADVERTISEMENTS AND. PUBLI-
: CATIONS /
DRUKWERK, SKRYFBEHOEFTES, ADVERTENSIES EN PUBLIKA-
SIES
L. PONURG DIrAWErK ... eeiiii e e 105 000 60 000
2. Sla(ion%/ry/Skry/behoeﬁes 155 000 90 000
3. Advertisements/ Adverrensies .. 20 000 10 000
3. Publications/ PUbliKasies .........ccocoiviiummiiiemmmminnisiinni e 20 000 15 000
300 000 175 00
F.— FURITURE AND EQUIPMENT —
MEUBELSENTOERUSTING—
1. Office furniture and eqUIPMENT ...oooiiiiiiiiriiiinii i 230 000 226 000
Kantoormeubels en toerusung .
2. SUIVeY eQUIPMIBIT Luuiutiiiiiiit ettt it e st 155 000 151 000
Opmetingstoerusting
3. Cgmpuler Output Micro{!’ilm ....................................................... 4 000 4000
Rekenaaruitvoermikrofilm
erenad / 389000 381000
G.— MISCELLANEOUS —
DIVERSE —
I. Incidental expenses including legal expenses: losses and deficiencies:
claims against the Administration. . ...veeeeriirieiininn 270 000 241033
Bvkomstige onkoste met inbegrip van regskoste; verliese vn iekorte;
eise teen die Admindsirasie )
2. TrARSPOITIEVY ottt i 1000 1 000
Vervoerheffing
3. Workmen's COMPENSAUON ... ...co.uuiiiiiirinirraeeriinieiaeenes s 78 000 75 000
Skadeloosstelling van werksmense .
4. UnemployMentINSULANCE ....uueiiiuii e 205 000 168 000
Werkloosheidsversekering
5. Computer Bureau— purchase. hire. maintenance. software charges..... 1 198 900 368 000
Rekenaarburo — aankoop. huur, instandhouding, programmatuurkoste
6. Contributions to medical aid schemes..............cooooiii 1018 000 983 000
Bvdraes tot mediese hulpskemas
7. Housingsubsidy ... 1519 000 1312 000
Behuisingsubsidie
8. Utnaal entertainment —
Amptelike onthaai —
(a) DepartmentaliDepariementeel ...................ccccoovieeeeriiinn 3 000 3000
(b)  Executive Director: Roads: Uitvoerende Direkteur: Paate.......... *1 200 1200
(c) Chiet Director: Protessional Services’ Hoordirekteur: Profes-
sionele DIEnSte.............c..oiiiiiiiiii i *900 900
9. EXEralia pAYMENS m....o.uvueinieiaieiitiiiniee et e 1000 1 000
Lx gratia-beralings
10. Expenditure (including subsistence and transport) in respect of visits
ADTOAA . eeieirit ettt s 45 000 43 000
Uitgawes linsluitendeverblvf-envervoerkoste) ten opsigte van buitelandse
esoeke
11.  Contributions to medical aid scheme i.r.o. pensioners of Divisional
Council of East Griqualand .............. F PN 1000 1000
Bydrae tot mediese hulpskema t.0.v. pensionarisse van die Afdelings-
raad, Griekwaland-Oos
12 Contributions to group insurance scheme i.r.o. ex-emplovees and
pensioners of Divisional Council of East Griqualand..................... 1009 1 000
Bvdrae (ot groepversekeringskema to.v. oud-werknemers en
pensionarisse van die Afdelingsraad Grickwaland-Oos
130 Regional SETVICES LeVY..oiiiiii i e et vesee e eeeeann e 111 000 111 000
Streeksdiensteheffing
14, Departmentaltraining........ooooiieiiiiiiieiiiiiiinicn et 80 000 70 000
Departementele opleiding
15, Floodrelief....cooooo it 13 530 000 —
Vlpednoodleniging .
18 064 900 | 4080 133
H.— GRANTS-IN-AID,SUBSIDIES AND SUNDRY PAYMENTS —
HULPTOELAES. SUBSIDIES EN DIVERSE BETALINGS —
[ Assistance inthe repair of by-roads. bridgesand ponts....................... 100 000 (50 000
Hulpverlening i.v.m. die regmaak van sypaaie. briie en ponte
2. Assistance in the fencing 0Ot Main r0ads ..........ccoooooieiciiiivnnirieeeeaeenn, 200 000 150 000
Hulpverleningi.v.m. omheining van grootpaaie
5. Subsidies to iocal authorities (n respect of main roads maintained by
boroughsand townships............ooooiiiiii e 467000 | 1 192 000
Subsidies aan plaaslike owerhede ten opsigie vun grooipaaie ondernou
deur munisipaliteite en dorpe
4. Assistance in respect of roads, other than main roads. within the area
oratocal authOTItY . ...oovv e 646 147 2 000 000
Hulpverlening in verband inet puaie, behalwe grootpauie, binne die ge-
) Oted van 'nplaasiike owerheid
S. Proponipnal allocation of motor tax to baroughs. townships and health .
committees [or road purposes *140322931 12047 967
Proporsicncle toedeling van motorbelasiing san munisipaliieiie, durpe en i
gesondheidskomitees vir paddoeleindes |
Carried forward/Oorgedra | 15 445 440 ! 15 539 967

*Column 2 itemy Kolom 2-item.
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198849 1 1987-58
R R
H.— GRANTS-IN-AID, SUBSIDIES AND SUNDRY PAYMENTS —
) continued :
HULPTOELAES, SUBSIDIES EN DIVERSE BETALINGS —
vervolg
Brought forward/Qorgebring | 15 445 440 | 15 539 967
6. Council for Scientific and Industrial Research ................enl 246 900 240 000
Wetenskaplike en Nywerneidsnavorsingsraad
7. Elimination of high frequency accidentspotsin urbanareas ................ 400 000 400 000
Uitskakeling van hoéfrexwensie-ongelukskolle in stedelike gebiede
8. Contribution to Durban Metropolitan Transport Fund .........c.c.......... 2500 000 3250000
Bvdrae tot die Durbanse Metropolitaanse Vervoerfonds
9. Contribution to Pietermaritzburg Metropolitan Transport Fund .......... 1000 000 | 1 000 000

Bydrae 1ot die Pietermaruzburgse Metropolitaanse Vervoerfonds
10.  Subsidies to local authonies in respect of traffic signais on provincial
roads within local authority areas .........coeeveeeciericeivireieeneerceneenes 350 000 350 000
Subsidies aan plaaslike owerhede ten opsigte van verkeerseine op pro-
vinsiale paate binne die gebiede van plaasitke owerhede ]
11.  Contribution to committee of state road authorities ........c...ccccceeeenn. 10 000 10 000
Bydrae aan komitee van siaatspadowerhede

19 952 340 1 20 789 967

J.— LABORATORY: TESTING MATERIALS,ETC......ooveeeinniiiins 1360000 | 1210000
LABORATORIUM: TOETSMATERIAAL, ENS.

K.— ROAD MAINTENANCE, REPAIRS AND BETTERMENT —
ONDERHOUD VAN PAAIE. REPARASIESENVERBETERINGS —

1.  Normal maintenance and minor betterment. main and district roads ..... 38 890 000 | 32 574 9500
Normale onderhoud en klein verbeterings, groot- en distrikspaaie

2. Majorbettermentand gravelling................cconn e, 16 631 000 | 14 000 000
Grootverbeterings en begruising

3. RESUITACHNG et aeii e e e et et et ettt e e e e e e e e e s ettt e raneaas 28 600 000 | 25 847 000
Herafdekking

4. Structures: minor works. repairs and Maintenance............ccc.eeeeneee .. 1801000 | 1640000
Strukiure. kleiner werke, reparasies en onderhoud

5. Access roads: National monuments and war graves........................... 336 000 300 000
Toegangspaaie: Nasionaie gedenkwaardighede en oorlogsgrayie

6.  Elimination ofhi%h frequency accidentspotsinrural areas.................. 1 000 000 1 000 000
Uitskakeling van hoé frekwensie-ongelukskolle in plattelandse gebiede '

87 258 000 | 75 361 900

L.— CONSTRUCTION OF ROADS AND BRIDGES —
BOUVANPAAIEEN BRUE—

1. Provincial roads (as itemised on pages 4610 47) ......ocooiiiiiiininiiniannns 78 485 500 | 85 063 000
Provinsiale paaie (s00s gespesifiseer op bladsye 46 tot 47)

2. Special roads — Nationai Transport Commussion (as itemised on page

) 18 000 4 000
Spesiale paaie — Nasionale Vervoerkommissie (soos gespesifiseer op
bladsy 48)
3. Special Roads— Treasury (asitemised onpage 49) ........................... 15 476 000 | 4 041 000

Spesiale Paaie — Tesoune (soos gespesifiseer op bladsy 49)
4. Special Roads —other departments and bodies (as itemised on page 30) 3946 500 | 6332000
Spesiale paaie — ander departemente en instansies (soos gespesiyiseer op }

bladsy 50)
97 926 000 | 95 440 000

M.—RECLAMATION WORKS —
HERWINNINGSWERKE —
L. St Lucia Reclamation SCcheme ..........coeeoieevieriiiireseeeneeeeieeein 992 000 992 000
St. Lucia-herwinningskema
2. Investigation and reSEarch..........ccoceeeuiiviieeiieees oo eeeeeen 8 000 8 000
Ondersoek en navorsing
1000 0001 1 000 000
N.— DEPARTMENTALTRAINING .....oooii i, 400 000 —
DEPARTEMENTELE QOPLEIDING
P.— AUGMENTATION OF TRADING ACCQUNTS (Annexure A — Page 31 6 670 000 —
AANVULLING VAN BEDRYFSREKENING (Bvlae A — Bladsy51) ~ -
Q.— CAPITALPROVISION FOR SUBSIDISED MOTOR TRANSPORT........ 2 052 000 —

KAPITAALVOORSIENING VIR SUBSIDIEERDE MOTORVERVOER i




TABLE 13

: PROVINCF. OF NATAL —STATEMENT SHOWING EXPENDITURE FOR THE PERIOD 1979-19R80 T() 19K8—1989
PROVINSIE NATAL —STAAT AANTONENDE UITGAWFE. VIR DIE TYDPERK 19791980 TOT 198R8-1989

VOTE |
GENERAL ADMINISTRATION
A -Salaries, wapes and allowances .
B —Contributions to pension and pro
C -Subsistence and uansport............_...
D —Posta) and telecommunication services
E -Pninting, staii y.adveru and

F —Furniture, cquipment, supplies and service.
G -Muscellancous expenses
H - Pensions and gratuities .
“tatuwiory hodies ...
K -Provincial Library and Museum Serv

EDUCATION®

A -Salaries. wages and allowances .............................
B -Contributions 1o penston and provident funds
C -Subsisience and transport..............
D -Postal and telecommunication services
E -Pnnting. stati y. adverti andp
F -Fumiture and equipment .
G -Supplies and services
H -Miscellancous ...
) -Subsidies to aided schools and hostels
K -Grants-in-aid

VOTE 2(3priorto 1 April 1986)

HOSPITAL. MEDICAL AND HEALTI{ SERVICES
A -Salaries. wapes and allowances
B -Contrihutions to pension and provident funds
C -Subsistence and transport..
D -Telecommunication services
E -Printing. stationery. adverusements and publica
T --Furniwre and equipment
G -Supplies and services
H -Miscellaneous ...
} -Grants-in-sidand su
K -Hospitalisation of p
L -Indigent patient services .
M -District susgeons ...
N - Ambulance services .
Public Health ...,
P -Programme:

VOTE 3(4priorto] April 1986)
ROADS AND BRIDGES
A -Salaries. wages and allowances
B -Contributions to pension and provident funds .
C ~Subsistence and transport.......................
D -Telecommunication services
E -Printing. statinnery. adverti
F -Furniture and equipment
G -Miscellaneous
H -Grants-in-aid, subsidies and sundry paymenis .
3 -Laboratory: Testing materials. eic. ........
K -Road maintenance. repairs and betterment .
L -Construction of roads and bridges
M -Reclamation works...
N -Departmental training
P -Augmeniation of trading account .
O ~Capital provision for subsidised motor transport ...

1979-19K0 1980-- 1981 1981- 1982 1982-19K3 TOR3.[0R4 | 1OK3.JURS 19RS- 19K 1986~ 1987 1987- 1988 19881989
(onginal (estymate)
estimate) (begroting)

(norspronkiike
begroting) _’_J

—_— e e |

7744 712 9 529 543 10 836 236 14 030 991 17050 221 21 618 904 21 404 342 22050 412 26 414 000 34 871 000
1240 508 1 349 430 1719 349 2 187 544 2 683 140 3499 259 3531 481 3419 624 4167 000 5 930 000
1281 227 1443 355 1 816 082 2 512 982 3091 Ri3 2852228 4003 210 4373133 3 865 000 4 440 000
153 154 196 564 232 138 296 560 343 546 408 616 591 085 1309 858 1 341 000 1 766 000
412 846 499 942 446 769 592 278 685 548 768 701 1021 330 1 239 686 1 393 000 t 727 000
415 208 681 754 830 349 1125185 1 295 063 1 450 6R8 1672 209 2 000 862 2 961 000 3271 000
504 152 591 285 794 850 1352 7127 1 889 653 3054 516 3 992 296 3820364 5 868 000 6 035 000
1005 295 331 244 412 265 426 534 433151 431 136 4425 515 5197 207 4 603 000 8 140 000
19 218 78 957 Q) e84 103 46 106 463 138 650 126 996 167 335 139 000 150 000
1 007 461 1006 673 1109 493 13RS 271 1 S6R 440 1704 625 2220 2702 754 — ~
13813778 15 798 745 18 280 215 24 (413 318 29 147 567 35937 923 43 (46 734 46 293 235 50 751 000 66 330 000
(a) 6019482 |(8) 74 462 960 [(a) 91 950 OKO | (a) 111 778 S40 | () 116 641 604 | (a) 142 228 169 [ (a) 165 232 543 — — -
(a) R205447 [(a) 10432539 [(a) 1S URS 824 [(a) 1R 212 400 |(a) 19 103 870 | (a) 24 139 566 {(a) 27 171057 — — ~
(a) 774256 ((e) 920852 (a) 1194270 |(a) V4RI 932({a) 1592R90| (a) 162491 [(a) 2042 46R — - —
(a) 146 312 | (2) 176 536 | (a) 207 704 | (a) 272 053 | (a) 353839 | (a) 368 242 | (a) 47497 — — —
(a) 168 994 |(a) 140 774 [ (a) 150 587 | (a) 200 179 | (a) 233587 | (a) 223 450 | (a) 310 426 - — -
(a) 10 231 ((a) 13 681 | (a) 22 251 |(a) 17 054 | (a) 50 856 | (a) 70124 [(a) 179 888 — — —
{a) B3474]5 [(a) 9623227 |(a) 10525478 |(a) 11687 773 |(a) 12524 560 | ta) 14 3339R7 [(a) 17123 311 — — —
6068 530 7921 427 9 558 395 12 841 693 15 829 244 23272 780 27 302 424 — — —
2675 342 2961 924 3656 898 4393292 4666 013 <342 209 S 296 091 — — -
45 960 70 710 77 810 82 538 81785 86 385 62 745 - - —
86 461 769 106 724 630 132 428 297 160) 947 451 171 076 21R 213 689 823 245 395 924 — — —
59 632 758 76 239 267 o 422 473 116 316 052 136 859 K62 167 240 913 175 557 249 223 091 130 24] 018 000 250 307 000
5339143 8658 130 11 118 828 13 897 544 17 020 688 71 3RS 653 21 491 453 28 513 706 30 575 000 38 510 000
1 846 766 1706 919 2 386 501 1260 615 3354 796 1948 525 5207 598 5651 944 S 484 000 6 484 000
425 409 500 833 623 594 805 127 1061 704 1323097 1 749 805 i 832 554 2 110 600 2384 000
402 166 541 950 561 950 856 229 7R9 739 R96 611 1173 429 1617 877 3 500 000 } 500 000
2275 457 2707 209 5399 897 7704 997 11016 149 7 658 421 12 348 401 19 543 294 12 500 000 14 004 000
29 793 862 36 914 568 44 981 182 51872 797 63 591 K1Y 76 510 263 Y3 890 $92 125 612 756 133 921 000 145 008 000
1215433 1424 033 2359 479 3477 746 4969 61 7 (40 493 9 961 279 11 859 490 15 130 000 17 693 000
1597 760 5208 614 6192 426 7734 934 9 226 140 10 499 576 R 740 QYR 11 094 269 13 977 500 17 753 000
218 616 220 813 311 51S RS) 011 RI7 M6 RSY Y42 1478 30 2086 643 2 700 000 2 700 000
— — — — - — | 126 507 |(b) 2064306 | (b) 2000 000 |(b) 2 200 000
— — 2542 UM 3414 754 4342 998 S 674 281 7 490 839 8 333 256 8 660 000 8 660 000
— — 534 998 1452 864 A KR4 740 S 2201189 6716 482 1643 998 2 630 000 3430 000
SR 103 68 175 71228 98 564 92 vy 16 S10 — . — — —
— — . - - - - - - 86 310 00
104 805 473 134 190 51) 167 508 372 215 740 234 257 028 (06 308 06 497 345 932 032 444 945223 472 205 500 636 943 000
1749 379 2 508 778 2479 208 3110353 3870 856 5064 755 4992 137 5997 208 6 226 000 7 500 000
1336 298 1930 571 2 463 315 2 816058 3302 989 4452 541 4702 619 5297413 6 059 000 6 678 660
393 725 523 313 SRY 640 804 594 941 856 1 UBK 555 1292627 1 534 387 1903 000 2 034 000
62 665 79 026 88119 113 253 147 794 178 615 232 214 176 266 193 000 210 000
88 334 80 926 79163 141 776 115 616 134 226 164 177 233 788 175 000 300 000
62 051 92178 139 864 207128 180 456 199 743 295 656 325172 381 000 389 000
852 474 726 918 977 075 1224 438 3147 910 R 467 Tt 9771 29K S411 256 4 080 133 18 064 000
4964 515 6 876 452 7773753 & 307 585 9 819 795 12 S08 ROS 14 128 177 17 673 521 20 789 967 19 952 340
459 265 344 218 343 529 38) 797 390 044 548 382 599 561 750 104 1 210 000 1 360 000
19 922 010 26 269 734 30 9R2 222 33945 116 39 092 88} 4R RRS 871 55 447 239 64 243 526 75 361 900 87 258 000
45 855 960 53 620 949 70 515 662 78 501 509 82 674 735 73141 537 87 290 379 100 722 015 95 440 000 97 926 000
429 779 1130 967 1010 124 1 499 302 614 532 313228 05 799 709 153 1 000 00 1 (XX} 000
— — _ - — — — — — 400 000
— — — — — — — - — 6 670 000
— — _ _ — — — — — 2052 000
76 176 457 94 184 027 117 241 674 131 052 909 144 299 434 154 983 956 179 721 983 203 073 809 212 819 000 251 794 000

(a) Amounis shown under Sub-heads A 10 G previously shown under the headings Administration: Traimng of leachers: Pic-primary. primary, secondarv and

/Bed

2 hural sch

ac

primére, primére . sekondére en landhouskolc.
{b) Previously panly provided upder Sub-beads L and N./Voorheen gedechelik voorsicn onder subhoolde Len N
* Voie 2 Education fell away as from 1 April 1986 when Education was (aken aver by the Depanment of Education and Culture (Adminisiration: House of
Assembly)/Begrotingspos 2 Onderwys het vinal 1 Apnl 1986 wegpeval toe Onderwys deur dic Depanement van Onderwye en Kultuur { Adnunistrasic:
Volksraad) corgeneemis.

onder subboolde A 101 G voorheen getoun onder dic hootde Admimsieasic: Opleiding van onderwysers: Pre-

BEGROTINGSPOS }
ALGEMENE ADMINISTRASIE
A -Salsrisse. lone en toelaes
B -Bydraes 1ot pensioen- en voorsorgiondse
C -Verblyl- en vervoerkoste
D -Pos- entelekommunikasiedienste
E -Drukwerk, skryfbechoceftes. advertensies en publikasies
F ~Mecubels. tocrusting, leweransies en diensie
G -Diverse vitgawes
H —Pensioene en gratifikasies
} -Suatutére liggame
K -Provinsiake Bibliotcck-

en

ONDERWYS”
A -Salarisse. lone entociacs
B ~Bydracs 10t pensioen- cn voossorgiondse
C -Verhlyi- en vervoerkoste
D -Pos- cn telckommunikasiediensie
E -Drukwerk. skryfbchoeltes. advericnsies en publikasies
F —~Meubcls entoerusting
G -Lewcransies en dienste
H -Diverse
J bsidi d de skole en kashui

28n
K -Hulptoclaes

BEGROTINGSPOS 2(3 voor 1 April 1986}
HOSPITALE. MEDJESE EN GESONDIHEIDSDIENSTE
A -Salarisse. lone cn toclacs
B -Bydracs 1ot pensioen- en voorsorgfondse
C —Verblyl- en vervoerkosie
D -Telekommunikasicdiensic
E -Drukwerk, skryfbchoeftes, adveriensies en publikasies
F -Mecubcls entoerusting

G -Lewctansics en dignste —
1 -Diverse @
J —Hulptoelaes en subsidies [,
K -Hospitalisering van pasiénte in ander hospital

L —Behoeltige pasiénte dienste

M -Distriksgeneeshere

N -Ambulansdiensie

Openbare gesondheid

P -Program: Gesondheidsdiensie

BEGROTINGSPOS 3 (4 voor I April 1986}
PAAIEENBRUE
A -Salarisse, lone enocelacs
B -Bydraes 1ot pensioen- en voorsorgiondse
C -Verblyl- en vervoerkoste
D -Telekommunikasiedienste
E -Drukwerk, skryfbchocfies, adveniensies en publikasies
F ~Meubcls entoerusiing
G -Diverse
-Hulp endiverse b
J -Laboratonum: Toetsmatcniaal, ens.
K -Onderhoud van paaic. reparasiesen verbeterings
L -Bou van paaic en brue
M -Herwinmngswerke
N -Depaniementele opleiding
P -Aanvulling van bedryisickening
O -Kapitaslvoorsiening vt gesubsidieerde motor vervoer




FROVINCE OF
PROVINSIF NATAL —STAAT AANTONEADE UITGAWL VIR DI

VOTE 4{Spriorto) April 1986)
WORKS

A ~Salaries. wagesand allowances ................
B ~Coniributions 1o pension and provide nt funds
C -Subsistence and IrBNSPOTt.........oooeeiin....
D ~Telecommunicationservices ......................
E ~Printing. stationery. advertise ments and publications .
F -Fusniture and equipment
G -Miscellaneous ...........
H —Purchase and maintenance of meel
andvehicles ... o [T

J ~Purchase and mainicnance of machinery. 100ls
nod workshop equipment ..
K ~Repairs and mai
L ~Minor works .
M ~Major works
E. Educanon.
1. Hospitals. ..

N ~Industrielsed buildings
P ~National Monuments ...
Q ~Purchase of Land and Buildings
Subsidies tolocal authont
Recoverable services

VOTE 5(6priorto ] April 1986)
MISCELLANEOUS SERVICES

A ~CGrrams-in-aid and suhsidies
B - 19K Festivals ... .
C ~Problem animalconirol
D ~Combating of pollution
E - Fashlithmem of cemctcrics .
F -(ivit Defence ...
G ~Storescapital ...
H ~Crcation of EmpJovment Oppartunities
) ~loint Executive Authority: KwaZulu/Natal .
Assistance 1o de-amalgamated local authonities .
Nauonal Monumenin
Zuly Warcenienary
Centenarval the battie of Majuba
Recoverable advances...............
Interest and redemprion on laan ex Revolving Fund.
Non-recurrent............ RS

VOTE 6
COMMUNITY SERVICES
A -Salaries. wages and allowances ..
B ~Contrihutions to pension and provident [unds
C ~Subsistence and iransport ..
D -Telecommunicalion services
E ~Printing, stationery. sdvertisemenis and puhfications.
F ~Furniture and cquipment .
G ~Supplies andservices ..
H ~Miscellaneous . ...,
} ~Pensions_ allowances and related matters .
K -Grants-in-aid and subsidies
L -Securityservices ..
M ~Municipal police
N ~Purchase of plant .
P ~Imerest and redemption charges
Q - Planning and upgrading of communine
R ~Library services
S -Museum services

VOTE 7

Improvementaf conditians al service ..........................

GRANDTOTAL
Surplus carried lorward

NATAL —STATEAMENT SHOWING EXNFESDIEURE FOR
IYDIERK 1979-1980 101

PHE PLINOGD 197y 1950 1O 1Rk 198y

JIRA-19R9

1979- 19R0 J9KO- 19K 19K 1-1982 19K~ 1081 1983 Jurd JORA - JURS JORS- J9Kn [ 1986 19R? 19RT- 198K TORA- 1989
tonginal {esumate)
sshmate) (begroung)

taorspranklke
begronng)
T U
6 894 431 R 095 109 8775 512 10413233 13 238 KRR 15 988 617 16 30 284 S RO 198 S 696 (00 R 074 0
721 408 1005 635 1 28R 7193 1 492 68y 1993 29 2494 918 252 146 Nl 679 R]KY 000 1 064 000
446 554 491 252 514 495 676 740 685 93¢ Re1 &R 949 704 331 742 906 000 956 OO0
61 131 77 750 R4 797 113 659 140 48] 163 592 212 218 117 418 82 000 82 00
68 012 RR 497 77 247 U1 494 HX) R94 13 958 144 483 151 07y 65 000 205 WO
36177 46 142 67219 72 SA9 74 RR3 401 216 1195 751 Th6 10 395 00 797 80O
1394 687 b 602 952 1 896 176 2321 ue 2972 Rek 1431 822 4.4]12 250 3595 218 7 241 100 7929 000
802 A4 ]38 029 054 136 1212 084 (AL RV 1778 0 7062 900 611 756 1157 000 1 320 200
170 702 191 5§75 186 107 227 M8 245 900 302 RSY 394 776 199 492 220 VOO 253 000
3727 607 4 162 347 4718 143 7 490 Koo R4l 70 7931 3R R 441 827 2 614 36) 5 466 000 5 664 000
ta) 292 B37 1 (a) 507 796 |(a) 472 M7 H(a) 666919 1(a) 1 M6R00 J(ay TSR [(a) 2 160 302 | (a) 617 084 3 786 000 1 804 000
R 621 060 7 529 436 9616 175 11 434 412 14655 M 136232 566 0 R17 754 — - -
9 623 636 14 035 983 19 980 729 16 220 668 9 40R 381 9414 517 3 36 661 19 733 498 13 145 000 16 519 000
2 368 4R )} 404 448 188 319 247 954 1 545 637 929197 299 iS5 B3 941 1853 21 3 408 UG
3101 287 2 79 456 4 342 R23 6 190 431 7 891 &OR 17 MK 5873 24 33R 357 12 973897 15 035800 13 873 000
-~ - — — - — — — 2239 000 _
{a} WM RSO (&) 259 Sadt (a1 356 813 ((xr 79 928 1(a1 WK 281 1a) RRI 62 |1a) 1279 296 Yia) 352 RO7 1165 (00 b 650 000
- - — — - - 2% 413 201 19 00 000 100 000
— — — —. - — — — 400 OO 438 00U
134 194 137 983 187 975 — - — — — — —
464 RR] 676 778 656 062 3R9 995 10 304 241 873 — - - —
39 034 746 43 860 728 54 366 828 HOO2X 066 64 BRI 6RT 77091 161 8S 316 007 49 755 39R 57901 100 64 137 000
13 657 240 1R IR 607 200 227 459 27 284 707 M ORAT 121 81773 082 44 R4K R4R 484 124 59 492 8OO 70 658 000G
— — —_ — . — - 2282 792 267 (i} 143 O0G
TR0 1000 176 [IerS '8 Tots [WES] 7 542 54 00X} 66 000
-~ _ — — - - — - b 000 1 00
- - - — 750 - -- - 6 o 10 000
-~ 14 730 21 9%y 6228 RS S0 M7 URIREEY 221177 RN I 300 000
- 625 00 S60 0f) 758 1 RO 00K . ROE (K} 29200000 [ by 2 200000 [ by 1 S50 D00
— — — — - — — — R 400 000 & K00 O00
— — — — - — - — — 293 000
— 114 00O — 101 903 — - — — — -
— S 992 24 765 47 878 S6 653 17 A28 — — - -
4773 94 — — B — — — — —
— 23133 — — — - — — — —
50 582 - — - — - — - - —
2095 000 — —_ — _ — — — — —
1 070 08S 2560 952 2275 661 1049 R3S 747 K2 | (RY (04 1512399 17 819 354 — —
17 928 430 22 383 SR 22 603 016 29 246 590 16 534 925 83177627 57 255 890 B6 936 98Y 70 720 800 81 821 00
— — — — - — — — 39 895 500 26 304 000
— — — — — — — — 4479 000 3936 000
— —_— — — — — —_ —_ 5 934 600 5 074 000
— — — — - — — — 942 600 859 500
— — — — — — — — w1 400 767 00
— —_ — — — — — — 1 319 000 1 RO
— P — - — — — — 4 646 500 3 401 000
— — — — — — - — 6 445 300 4 739 000
— — — — — — — — 75 876 000 88 180 000
— — — — — — — —_— 46 950 700 50 609 000
— ~— — — —_ — — — 886 000 908 OO
— — — — — — — — 3013000 9 218 000
— — — — — — — — 1000 1 000
- — - — — — — — 2 R16 000 1 944 500
— — — _ — - — — ) oo (Nl
— — — — — — - — — 3 030 600 3 507 000
— — — — — —_ — — 133 400 152 000
Z — — Y — _7 — - 197 274 600 21 719 0K
— — — — L — — = — 33 000 000 9 602 KV
= —] _ —] —_ — -] — 33 (00 000 9 62 000
338 221 653 417 )42 149 512 628 402 62§23 564 702 969 837 843 246 9R7 Y56 468 ST0 R3] 002 654 1 1N4 669 (00 1 311 346 000
12 269 466 19 445 210 32 218 003 2433113 34922 996 39 450 194 10 948 211 12 390 241 — —
350 490 lrﬂ 436 587 359 544 846 405 645 353 681 737 892 83} 832 737 181 967 416 78) R43392995 | 1094 669 000 | 1311 36 000

(2) Previously provided under Sub-head K /Voarheen voorsen onder subhool K
1b) Previonshh prnided under Sub-head 11 /Vonrbeen sooraco onder subhonf H

BEGROTINGSPOS 4(5voor 1 April 1986)
WERKE

A -Salarisse. lone entoelaes
B -Bydracs 101 pensioen- en voorsorglondse
C -Verblyf-en vervoerkoste
D -Telekommunikasiediensic
E -Drukwerk, skrvfbechoeties. advertensies en publihasies
F ~Meubels en tocrusting
G -Diverse
H -Aankoopenond d van megani 2
en voenuic
3} -Aankoop en onderhoud van masjinerie, pereedskan
en werkwinkeloerusing
K -Rep: ies en onderhoud
L -Kleiner werke
M -Groter werke
O. Onderwys
1. Hospitale
2. Paaie eninspeksicdiensie
3. Algemeen
4. Gemeenskapsdiensie
N -Ge-industrialiscerde pebove
P -Nasianale Gedenkwaardighedc
Q -Aankoopvan Gronden Geboue
Subsidics aan plaastike owerhede — Brandweerdienstc
Verhaalbare dienste

BEGROQTINGSPOS 5(6 voor | April (986}
DIVERSE DIENSTE
A -Hulptoelaes en subsidies
B - 1988 Feeste
C -Plaagdier beheer
D -Bestrvding van besnedeling
E -Insteliing van begraaipiase
F- ~Burgerlike beskerming
G -Voorradekspuaal
H -Skepping van werk geleenthede
)1 -G like vit di heid: KwaZuluw/Natal
Hulp san afgestigie plaaslike owerhedc
Nasionale Gedenkwaardighcde
Eculees van Zoelocoorlog
Ecufees van die slag van Majuba
Terughewnalbare voorskotie
Rente en delging op voorskot uit wentcltonds
Nie-berhalend

BEGROTINGSPOS 6
GEMEENSKAPSDIENSTE
A -Salarisse, lone enoelses
B -Bydracs (ot pensioen- en voorsorglandse
C ~Verblvi- en vervoerkosic
D -Telekommunikasiediensie .
E -Drukwerk, skryfbehoefics, adveriensies en publikasies
F ~Meubels en tocrutiing
G ~Lewcransics en dienste
H -Diverse
] -Pensioenc . toclacs cn verwante sangeicenthede
K -Hulplotlacs en subsi
L -Veiligheidsdicnste
M -Munisipale polisic
N -Aankoop van masjineric
P -Renic endelpingskoste
QO -Beplanning en opgradering van gemecntkappe
R -Bibhotetkdicnste
S -Museumdiensic

BEGROTINGSPOS 7

\% ing van di

GROOTTOTAAL
Oorskotgorgedia

@
~3



PROVINCIAL TAXATION
Totalisator Tax
Betting 1ax andlicence fees
Aucnion SatesTax
Licences— Dog
—Fish..
~Game ..
Motor Vehicles — Registration and licence fees
Permns for abnormal leads .
Salc o! pame .
Trade licences ..

Totat— Provincial taxation ..................

DEPARTMENTAL RECEIPTS

Fines and forfeitures
Local government audit fees
School bus fees”
Education receip!
Schoolhostel boarding fees” .. .
Training colleges — boarding and inon fees”
Hospilalreceipts
Fees.......... ...
Orher . .. [ . o
Nepavinentr ol advance s on subandised i anspeort”
Community-funded services”.
Subsidised transport receipts*
Repavments of advances in respect of
officcrs’ arrear pension coniributions®
Sale of Govesnmen? propert
Provident Fund benefits.
Refunds of bursaries”.
Interest ...

Special capital receipts®
Services rendered to various Departments by
Community Services Branch:—
Employment/Communitv Services
Manpower ..............
Internal Administration.
Sale of liquor..... . .
Grants from S.A. Transport Services for road maintenance ...
National Transport Commussian — share of costs in respect of
special roads ..
Recoveries inrespect of road works .

Totai — Departmentaf receipts.

and

Total — Provincial  taxation
depanmemal receipts ...

SUBSIDIES. GRANTS, ETC.

Subsidy fiom Central Government

Capnal Grant.............. .

Transler Irom the State Reven

of the Exchequer and Audit Act 1975 (Act 660(1975) ......
Charge apainst State Revenue Account/Altocanon from

Central Government..................iiini

Sub-total...
Transter from Revenue account. .

GRAND TOTAL.
Accumulated surplus ..
Deficit carried forward

PROVINCE O NATAL - STATEMENT SHOWING RECEIWTS 1OR THE PERIOD 1979-1980 T() 19881989
FROVINSIE NATAL —S1AA L AANTONENDE ONTVANGSTE VIR DIE TYDUERK 1979-1980 1O [98R— 1989
1979-39K0 1980- 1981 1981 198D JORZ - oK PR Q0K 10K E-)9R JUKS UK 1 J9RT FYRT-JUKK JUHK- | 9RO
toaginal (exnmanc)
cstimaic) {hegenting)
(norspronkiike
L begroung)
PROVISIONALF BELASTING
5 906 143 6956 138 B 258 (46 9 KIR 650 11 328 756 1217733 13 273 656 16 560 27K 17 BOK DO 24 U0 000 Toalisatorhelasting
2253 542 2 799 087 362) 2R6 4777 01 5264 RID 6 298 557 7 a6h DI 6 YR4 403 7100 000 7 100 000 Weddenskapbelasting enli peid
264 113 303 529 345 728 156 B3y 460 951 471 919 59K 615 — - — Vandisiebelasting
68 198 79 604 72 242 80 637 W 306 118 335 128 601 112 524 140 000 140 000 Lisensies — Hond
182 838 224 336 273634 08 001 337116 399 558 440 607 456 123 520 000 520 000 — Vis
23 556 25 822 26 74) 22 B8R 30113 27 561 27 742 2R 417 27 000 30 000 — Wwild
21 404 822 22908 378 30 142 045 40 614 790 46 811 786 59613 745 60 239 832 70 161 241 73 653 000 79 503 000 Motorvoertuie — Registrasie- en hisensiegelde
265 579 378 837 421 057 457 08y A7) 664 728 514 728 RS9 409 799 770 000 770 000 Permitce vir sbnormale vragie
12£259 628 832 320 347 1 A9 60 532 66 0401 42 824 25833 40 000 40 000 Verkoop van wild
347 997 49) 662 5Kb 324 595 269 72) 921 917 1N RA2 296 8R? 576 B60 000 900 000 Handelslisensics
— o
30 892 147 34 796 425 44 066 850 57137 574 65 777 954 R0 BIR 712} 81 789 bR 95 626 194 1(%) 91R 00D 113 003 000 Toraal — Provinsiale belasting
DEPARTEMENTELE ONTVANGSTE
} 646 747 2024 40 1 790 256 2 826 072 2 R7S 494 3446 113 4146 127 471183 4000 000 4 500 000 Boetes en verbeurings
569 R6i 772 692 R a4t 9R3 18R 1326 621 1 645 962 1325099 6) M8 — - Oudaigelde van plaasiike besture
— — - — — 1251 04 1274222 — — — Skoolbusgelde”
776 642 928 354 1213 529 1 569 875 1 831 R7R 945 633 1 063 ROS — — —_ Onderwysontvangsic®
) 640 353 1797 653 2291 258 2 978 529 330 3 595 Rs1 1 RST 561 — — — Skoolkoshuisgelde”
- 834 730 944 243 1362 600 1484 320 1626411 1 61V 702 — — - Opleidingskolicges — losics- enonderrigpelde*
Hospitaalontvangste
7617010 8 389 6ty 8 999 952 12 367 362 13 997 2K8 16 252 062 08T 4K 6 149 229 26 34 000 42 000 00 Geide
1068 141 1167 576 1 2US e 16458 079 1745 671 1 9 R77 20620 2 164 696 2 700 tx) 2 700 000 Ander
Aty 111 Soty K1Y J0R 26 ROY KKK 1 s 0 120y 0% 1622 Ry 117K et 1410 000 t 410 000 Terughetaling van vourskotte op gesubsidieesde voenmc”
35K 312 690 449 Jol yar 4951 Yu [RYARAN 209 s IR 650 - - - Gemeenskapsge inansicerde dicnsic”
79923 197 ReN 141 R71 242281 368 4K EIRIRTA K5 M UL 7N 200 0 141 00 Gesubsidieerde vervoer: ontvangsic®
Terugbetaling van voorskotie ten apsigie van bheamptes se
200 883 243 620 226 126 186 641 212 &iX) 191 073 AW 203 145 9Ky 120 (%) 100 000 agterstallipe pensicenbydraes®
271 643 366 521 A3 27 429 A28 260 262 281 142 260 THO A6l 126 2RO (K} 300 600 Verkoop van siaatseiendom
173 569 — — — - — —-~ — —_ — Voorsorgiondsvoordele
— — 7R3 4R1 R063 R4 950 613 1 029 458 Vet 3 — — — Terugbetahings van beursgelde®
— — - - — 10022 077 4 R62 222 3390 — —_ Rente
2 829 %02 2 R34 RIL 3 786 S66 S a4 YR 4841732 3280 )08 199 M6 3 444 40 S 450 000 4 00 (00 Diverse ontvangsic”
1 059 289 21582 6100 2703 146 2564176 2 016 SRQ 2 156 6RR P RUT S13 223347 2 128 00} 3200 000 Spesiale kapiaalontvangsic*
Diensic gelewer aan verskeie Departemente deur dic 1ak
Gemcenskapsdiensie:— -
— — — - — — - — 1321 000 220 000 Wer {(inp/ kapsd o
— — —_ — — — — — 920 000 —_ Mannckrag o
— — — — - — — — 17 374 0 12 000 000 Inierne Adminisirasic
— — — - —_— — — — 4030 000 2 000 000 Verkoop van drank
63 Ra0 63 RA0 2720 136 8RO 122 240 IR7 1400 {UR (HK} 204 160 198 Do 287 00 Toelacvan S.A. Vervoerdiensie vir onderhoud van paaic
Nasionale Vervoerkammssic — hvdraes tot koste van spesiale
6 267 D49 2 301 467 917 372 192 058 30 312 240075 S4.430 49 766 3 00} 8 L0 000 paaic
— 2 982 625 6 061 01 6 526 572 4453177 2 RG2 403 671 616 3099 7102 1 500 000 1 500 000 Verhalings ten opsigte van padwerke
25 150 Qo 28 329 468 33 438 345 41 669 103 [ 41 092 767 B 52929 46) S0 16 522 47 419 660 68 026 000 82 359 00 Totaal — Depariementele ontvangsie
36 042 748 63 125 893 77 505 195 98 BUH 677 106 820 721 133 748 &S 133 852 5% 143 045 860 168 944 000 195 362 000 Toraal — Provinsiale belasting en departemenicle ontvangsie
SUBSIDIES. TOELAES, ENS
256 958 000 331 492 0(x) 411 196 000 477 629 000 562 042 (X0 672 7066 000 742 113 060 648 569 (00 — — Subsidic van Sentrale Regering
29 354 0n0 29 700 000 I 700 (X0 M 00 000 44700 (00 ERIRTE AN 52 000 600 a4 T1R 00 — — Kapitaaitoekenning
Oordrag van Staatsinkomsierekeninp (Artikel 4 (1){a)) vandic
— — — — _ - - — 33 o 0o 9 602 Xt Skatkis en Ouditwet. 1975 (Wetbivan 1975)
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- — — -~ — — — — KR IRT (KXY 1106 382 000 Senirale Repering
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* Asfrom 1 April 1986 these revenue collections became wholly or partly due 1o the Departmeni of Education and Culture (Admimsiraton: House of Assem-
bly}./Vanaf | April 1986 is hicrdie inkomsievorderings peheel of gedechichk aan dic Departement von Onderwys en Kuliuur (Adminisirase: Volkstaad)

betsalbaar.

{a} Anestimated amoun of R3 BRB 076 was iransicrred to Depositc and deposited in the appropriation account” House of Assembiy in respect of the dilference
hetween the amounis appropriated and expendcd for Educanon in 1985/RA 1n 1crme of praclaimanion No- 56 1986 (Government Gazene 160171 dated 27

Maich 1986)

‘n Beraamde bedrag van R3 RRR (176 is na Dcposito’s oorgeplaas en in die hegrotings ickcming: Volksraad gedeponeer 1en opsigie van die verskil tussen dic
bedrae bewilhg en gespandect vie Onderwy<in 19BS/86 kragiens prokiamasie Nr. 36, 1986 (Stinskocrant 11171 gedaicer 27 Maart 19K6)
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The final approval of the budget is a function of the legislature and
often takes place after a series of public debates. Although the approval
is the climax of the budgetary process, it does not follow that the
financing operations of the institution will be carried out effectively

and efficiently.

The final phase of the budgetary process 1is the implementation of the
budget whereby the road programmes are executed. As the budgetary process
is long and is initially prepared well in advance, the sum of money voted
are only estimates. Due care must thus be exercised over how the funds are

expended on the road programme.

The virement authorisation in terms of the Exchequer and Audit Act, 1975

(Act 66 of 1975) permits the transfer of money between votes with the
approval of the Minister of Finance, whilst transfers between subheads can
be carried out by the Provincial Accountant without prior authorisation of

Treasury.

The Natal Roads Branch éreviously had to compete for funds with the other
Brgnches of the Natal Provincial Administration. Previously the Treasury
provided a globular allocation of funds to the province, which needs were
decided by the Central Government according to quantity of population and
services within the Province. More specifically, fundé were determined for
roads on a complicated formula based on statistics, such as road length
and registration of vehicles. This was subject to inaccuracies as it does
not allow for through or foreign traffic, and also business entrepreneurs

tended to register their vehicles in the province with the lowest
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licensing fee. Thus, after Central Government had determined the
individual needs of the branches, it allocated the total funds to the
provincial administration who then decided its own priorities of how to
allocate the funds to the various branches according to its own set of

goals and objectives.

The effect of how the Roads Branch has had to compete for funds, is shown
in Figure 21 which has been drawn up from the schedule of the Natal
Provincial Administration's annual budget in Figure 13. The funds
allocated to roads relative to the total Provincial budget decreased from
23% in 1979/80 to 19% in 1985/86. The Province placed on a higher priority
on funds being allocated to health and education, resulting in theé Roads
Branch getting a smaller slice of the funds. More significantly, the
annual allocation of funds decreased in real terms, and is even more
drastic when the road network has had to provide for an increased volume
of traffic. Thus, using a homely analogy for the budget, the Roads Branch
is faced with getting a smaller slice of the cake, which itself is getting
smaller each year. With the formation of the new provincial govérnment
system on 1 July 1986, funds allocated for roads from Central Government,
is now appropriated exclusively for the funding of roads and is not
manipulated to other needs. This is at leaét an improvement in the

procedure of the allocation of funds.

(b) National road network

The funds for the national road programme are provided by the Department
of Transport, which was previously in the form of a dedicated national

road fund, from levies raised on the sale of petrol and diesel to road
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users. This provided a stable and realistic source of income as the funds
generated, were proportional to the vehicular traffic on the road network.
Naturally the 1levy rate could be altered to counter fluctuation in the
fuel prices and demands of the road network. However, since 1 April 1988
Treasury now collects the fuel levy and includes it in the State coffers
for general use according to its own priorities. The State then determines
how much is to be allocated to the National TranspPrt Commission for the
development of the road network. This method of raising funds from the
general public based on the user-pay philosophy, provided a simple system
for the government to increase its revenue for the financing of' other
priorities such as security and housing. This was met with severe

criticism by the general public.

A new method of finanéing the road network, is the use of tolls. The
Department of Transport has two of its own toll roads, namely on the N3-1
at Mariannhill and the N2 at Tsitsikama. The funds raised here are
utilised to redeem the loans that were obtained to finance these two toll
road sections. Provision has also now been made for two private
concessionaires, namely Tolcon and Tollway, to operate certain sections of
the national road network as toll roads. Faced with a lack of funds, and
in line with its latest policy of privatisation and "user-pay” princié&e,
the Government has adopted this new approach, to finance the development

of the national road network, which will be done at'an earlier date than

would normally be the case.

5.2.4 Control

The legislators have to accept responsibility for all the financial
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transactions of the executive institutions. Accordingly, a financial
policy is determined whereby specific instructions are given on how the
financing functions are to be implemented. All collection and expenditure
of public money is done according to the regqulations contained in the

Exchequer and Audit Act, 1975 (Act 66 of 1975). The office of the Auditor

- General investigates and audits all accounts to ensure that the accounting
offices have performed their duties in the correct manner and- implemented
the budget according to sound accounting principles. The collection and
expenditure of public money has to be dutifully carried out t§ ensure that
no wastage or irregularity takes place. The accounting officers on behalf
of the executive institutions remain accountable for all financial

matters.

The provision of adequate funds for the provision and maintenance of the
road network is the deciding factor on what standard of network is
provided. This standard is determined by the policy of the Central

Government who decides what the priorities of the country are.

6. STAFFING

It is wvital that in the public institutions as it is in the private
sector, that top management posts are filled by the bést available persons
with the '"best" possible training. Thus, it is essential that suitably
trained personnel are employed to promote efficiency and effectiveness in
the administration of the road network. This section describes how the

personnel are provided and set about their tasks in this process.
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6.1 Definition of staffing

According’to Cloete the process of providing people to do work is known as
staffing which canrbe described as,®’
"the function of staffing public institutions, constitutes an
extensive field of work and involves many separate activities.
The staffing function is in fact also known as the personnel
function, personnel administration and personnel work".
There is a general need for knowledgeable and skilled officials with
appropriate attitudes. The level of expertise required is on the increase
as higher standards are set and greater demands made on the personnel. To
meet this demand, emphasis is being placed on the education and training
of officials. It is also essential to have a dynamic management who are

proactive and innovative to attain the goals that have been set within the

limited resources available.

6.2 Staffing for the administration of the road network

The staffing of the Roads Branch to enable it to administer the road
network, involves numerous processes which are called staffing functions
and which constitute the comprehensive staffing function carried out by
personnel officials. This staffing function is the responsibility of the
Administrative Sub-Directorate which is headed by the Deputy Directo; of
Administration. The activities constituting the comprehensive staffing

function can be grouped into three functions of generic administrative,

auxiliary and functional.

6.2.1 Generic administrative function

The activities which comprise this function are policy-making, organising,

financing, staffing, determining work procedures and control. This
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function is performed according to the regulation set in the Public
Service Act, 1984 (Act 111 of 1984). This document contains in detail the
policies which have to be adopted in carrying out the three functions

which make up the staffing function.

The Administrative Sub-Directorate report to the Director of Personnel
Management in the office of the Provincial Secretary situated in the
Natalia building in Pietermaritzburg, A on all matters pertaining to the
personnel function, which are further referred to the Commission for
Administration. This Commission, previously known as the Public Service
Commission, 1is situated in Pretoria. Because of the special significance
of personnel matters, legislation has provided for this institution to
regulate staffing matters. The Commission for Administration is
essentially a controliing body and renders assistance to the wvarious
executive institutions whose responsibility it is for the staffing of
their own institutions. The basic objective of the Commission for
Administration is to make the public officials independent of the
politicians. Thus, all service conditions, promotions, salary adjustments
and termination of services are handled by this institution although it

does delegate certain of these functions to lower levels of authority.

The State plays a pivotal role in the overall development of the country
and thus needs competent personnel to carry out its aétivities. The State
has to accordingly compete effectively on the open manpower market to be
able to attract and retain its staff byl providing a competitive
remuneration package. Having an organised process of employment with rigid

controls, limits the State's effectiveness to respond to short term trends
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in the economy. To offset this effect, reqgular investigations are carried
out to provide for occupational differentiation. The personnel
administrative standards for each occupation group are continually
reviewed to allow it to match the open market situation, but this review
brocess is comprehensive and time consuming resulting in its
implementation lagging behind the demands of the occupational groups.

6.2.2 Auxiliary functions

To enable the functional activities involved in staffing to be carried
out, certain auxiliary functions have to be performed, namely data
collection, processing and decision-making. Information is needed by top
management on the quantity and quality of the available manpower. Data
collection and the processing thereof is an ongoing activity which is
needed on all aspectslof the work. Statistics are required on production
outputs, costing rates, consumption rates, traffic statistics and quality
control which are some of the records required by top management to enable

them to measure the efficiency and effectiveness of the road programmes.

In recent years extensive advances have been made in acquiring the latest
models and systems available in electronic data-processors. With the ever
increasing demands made for up-to-date information, the demand for
computerisation of numerous activities remains a top priority. Delays in
acquiring the hardware and software are caused by the lengthy procedures
which have to be followed to obtain this equipment, as it 1is a pre-
requisite that requests therefor have to be motivated extensively and
submitted to the Directorate of Organisation and Work Study who have to

evaluate all such requests. Notwithstanding these delays, the Roads Branch



197

has made good progress in computerising many of its activities, inter
alia, bridge and road designs, survey, mechanical records, materials
records, personnel data and stores. However, the most important
outstanding activity requiring computerisation, 1is the costing. The
effects hereof will be discussed in Chapter 9 where it will be seen what
the effects are on the budget when financial records are not readily

available. -

An additional auxiliary function is that of decision-making which is a
neutral function in that it is not exclusively carried out by a particular
group. All personnel in the Administration are faced with having to make

decisions on their work duties.

6.2.3 Functional activities

The functional activities which the personnel staff perform cén be grouped

into four separate functions as follows

(a) personnel provision involves the creation of posts according to
establishment requirements, recruitment, placement, promotion and
termination of services;‘

(b) support functions include the activities of determining conditions of
service, record keeping, settling grievances and research;

(c) the training and development functions compfise the training and
development of staff by in-house training schemes together with more
specialist training programmes which are available in the private sector;

and

(d) the utilisation function provides a means whereby duties are allocated
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to each post. The quality of work performed has to be assessed which is
done by means of the merit system which provides a technique to evaluate
the performance of the staff. This evaluation of public officials provides
information on the quality of the staff who could then receive a salary

adjustment, promotion, reassignment, training and even dismissal.

The staff establishment cover a broad spectrum of work differentiation
groups all of whom need continuous training to keep abreast of the latest
developments in the road industry. The establishment only provides a core
of the personnel needs necessary to construct and maintain the road
network in Natal. It is estimated that about 70% of the Branch's budget is
spent on activities performed by the private sector. The staff
establishment of the Roads Branch in 1987 in occupational groups is shown
in the following schedule, with the predominant work force beiﬁg the
category of artisan/operator/driver/labourer who actually perform the

direct physical line functions, and of which 92% are black personnel

Engineer 58
Technician 173
Roads - Superintendent 42
Administrative 346
Foreman 106
Artisan 329
Operator/Driver 935 .
Labourer 4329
TOTAL 6318

The staffing function is a most important one as the activities of a.
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public institution are dependent on people and how they perform. The
legislatures thus institute appropriate personnel laws which regulate the

performance of all staff to enhance the quality of work performed.

7. PROCEDURE

With the goal identified, and the organising, financing and staffing
functions completed, the work and processes needed to achieve the goal may
be implemented. In the working environment where it is possible to achieve
the goal by adopting different methods, experience has shown that by
following proven procedures the goal.may be attained more effectively and
efficiently. This results in a cost saving with due allowance made for the
time that it takes to-complete the task. Thus, in an institution where the
possibility exists that there are many varied viewpoints on how the tasks
are to be performed, it becomes necessary to develop procedures on how to
do the work. As the expertise of staff increases and technological

advances are made, so the procedures are improved upon.

7.1 Definition of procedure
According to Robbins, a procedure can be described as, 32

"a series of interrelated sequential steps established for the

accomplishment of a task".

Therefore, work procedures are viewed as a series of interdependent and
consecutive steps which must be taken towards the achievement of

objectives. The procedures which are laid down, provide a means for
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personnel to perform their functions. Thus, the setting of work procedures
should be considered with the organising and personnel utilisation
functioﬁs which are all interrelated. The procedures which have been
developed for specific fields of work can provide the means whereby
officials can be trained and developed. This applies in particular to
where procedures are adopted on a regular and repetitive basis as it
provides the means of how the objective is attained in the-most. direct
route possible. The need for procedures results in a need for them to be

formally documented in code or manual form.

7.2 Procedure manuals

As procedures regulate the activities of personnel, they should not be too
rigid in context but merely provide guidelines on how work processes
should be undertaken; If the procedures are too exact it will lead to a
tendency for methods being applied without flexibility. There should
always be scope for the individual to be innovative and be given the
opportunity of making rational decisions. The negative aspect of having
procedures is that it leads to conservatism and often by adhering strictly
to the official rules, it leads to lengthy steps having to be followed
otherwise referred to as red tape. It is accepted that public officials
are accountable for all their actions and should act in the best interests
of the country in providing public goods and services. This accountability

provides the basic need to have procedures.

With the rapid progress being made in the technological, scientific and
administrative fields, there is a pressing need for the procedures to be

updated on a regular basis. There is a tendency for there to be a
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resistance to change for varying reasons such as fear of the unknown,
apathy, threat of organisation changes and the possibility of becoming
redundant. This is very evident at present where there is extensive
pressure by the private sector for the Government to privatise many of its
activities. The Roads Branch has developed a good system of procedure
manuals as listed in Table 14.32 The list is not exhaustive as there are
numerous official publications and codes of ‘practice which are to be
applied in the provision and maintenance of the road network. Also,
circulars are regularly compiled detailing amendments and interpretations
of the set of manuals. Once the function of policy-making has been carried
out, the determination of work procedures and related policies have to be
made. The manuals in effect act as the policy of the institution in that
it sets out in detail how the work activities have to be performed and to
what level of standard; The politicians and general public give effect to
a need for the policies to be regularly reviewed as a result of their
changing needs relative to how much they are prepared to pay for these
public goods and services. The Government is not merely guided by economic
principles in determining work procedures, but has to provide for the

overall needs of the country by taking into account other factors such as

development and job creation.

8. CONTROL

In any democratic state the political office-bearers and executive
functionaries have to render account to the general public individually

and collectively for their actions. There must be a means of ensuring
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TABLE 14 : NATAL ROADS BRANCH : POLICY AND PROCEDURE MANUALS

ACTS AND ORDINANCES

Exchequer and Audit Act, 1975 (Act 66 of 1986)

Machinery and Occupation Safety Act, 1983 (Act 6 of 1983)
Mines and Works Act, 1956 (Act 27 of 1956)

National Roads Act, 1971 (Act 54 of 1971)

Professional Engineers Act, 1968 (Act 81 of 1968)

Provincial Government Act, 1986 (Act 69 of 1986)
Public Service Act, 1984 (Act 111 of 1984)

Republic of South Africa Act, 1983 (Act 110 of 1983)
Ribbon Development Act, 1940 (Act 21 of 1940)

Road Traffic Ordinance, 1966 (Ord. of 1966)

Roads Ordinance, 1968 (Ord. 10 of 1968)

MANUALS

Guidance of District Road Advisory Committees
Signposting for Roadworks - Rural Areas : K56 Manual
Signposting for Roadworks - Urban Areas : Site Manual

Standard Specification for Roads and Bridges

General Conditions of Contract Contract Supervision
Supervision of Bridge Construction Bridge Design
Drainage Culvert Design
Survey Geometric Design
Materials Standard Details
Construction Traffic Markings
Maintenance Traffic Signs

Task Procedure

Performance Standards

Betterment and Gravelling

Field Staff Training

Handbook for Guidance of Workman

Road Studs Policy
Facility Signs
Administrative
Costing

Stores
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that the public institutions utilise their resources for the benefit of
the community. This is done by implementing control measures whereby the

actions of the public institutions are controlled and reported on.

8.1 Definition of control

In describing the concept of control, Cloete states that,3*
"the exercise of control in the public sector can have but one
objective: namely to ensure that an account is given in public
for everything the authorities do or neglect to do, so that
all citizens can see exactly what is being done or not being
done, to further their individual and collective interests".
In other words, public functionaries are governed by rules and regulations
which should be obeyed at all times. 1In the execution of their duties,

public functionaries should remain accountable for all their actions, not

only to their immediate supervisors but also to the public.

8.2 Control procedures

In the Public Service control consists of two parts, namely internal
control as exercised by the executive functionaries, and external control
as exercised by the legislatures who have to give account of their actions

in meetings.3%

Internal control measures exercised by the Roads Branch take the form of
reporting, measuring and appraising the end product which is the road
network. The reports are done on quality, progress,. benefits and costs.
The evaluation of performance as a control function is undertaken to
prevent deviations and errors, to take corrective action where necessary,
and to adjust objectives and the activities undertaken in the 1light of

changing circumstances. To further the internal controls, inspections are
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carried out by in-house personnel and also by officials of the audit

institution.

The political office-bearers give account of the activitiés of the
executive institutions at meetings. Where there has been
maladministration, steps are taken in the form of either a commission of
inquiry, internal investigation, or appearance in court to determine the
extent of the misdemeanor. This normally provides an adequate deterrent to
officials wishing to misappropriate funds. The situation can arise whereby
an official deviates from the specified procedures to attain the objective

by a more direct route, but this is subject to disciplinary measures.

By setting high standards and demanding a better quality of 1life, the
general public can achieve their goal of development. This in itself acts
as a control measure, as it motivates the public official to attain the

goals effectively and efficiently.

It 1is most advantageous for the morale of staff to be high and for both
self-control and self-discipline to be instilled in all public
functionaries. Here the control process would need to be a two-way affair
whereby the supervisor would advise the subordinate of his performance,
with the subordinate then taking the appropriate action to ensure that his
work performance is at an acceptable level. This actidn generally leads to
the public functionaries acquiring a sense of duty, will to work,
diligence, self-development and professional pride. 1In the administration
of the road network control, is an embodiment of rules and regulations to

be followed in the achievement of objectives. Control cannot be viewed as
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an independent entity, as in fact it can only take place once one or more

of the other administrative processes have been accomplished.

9. SUMMARY

The administration of the road network refers to a particular kind of
administration prevailing in the Public Sérvice where it concerns the
execution of policies covering the road network. These policies have been
determined at central and provincial government level, and as these have
been determined by the legislatures, it follows that the provision and
maintenance of the road network falls within the ambit of public

administration.

The administration activities of the Roads Branch of the Natal Provincial
Administration and to a lesser extent the Department of Transport who are
both responsible for the provision and maintenance of the provincial and
national road network respectively in Natal, have been discussed in
relation to the six generic administrative processes of policy-making,
organising, financing, staffing, procedure and control. These processes
are prevalent in the administration of all public institutions and are

considered to be interrelated, inter-dependent and mutually inclusive.

In South Africa, it is generally agreed by road users and personnel in
both the public and private sectors who are involved with roads, that the
administratibn of the road network in Natal is carried out more

effectively and efficiently than in the other provinces. This 1is
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attributable to the people whose responsibility it is to provide and
maintain the road network. This refers to both the public and private
sectors who have a shared responsibility. A most favourable esprit de

corps exists among the people involved in the road industry in Natal.

The effectiveness and efficiency with which the administration of the road
network 1is carried out 1is not the result of being granted more funds,
because it was seen that not only is the Natal Roads Branch getting a
smaller slice of the available funds each year, but also the overall

budget each year is getting smaller in real terms.

With the dwindling in the amount of funds in real terms being made
available to preserve and develop the road network, the public
functionaries have had to resort to developing new techniques and methods
whereby the best value is obtained from the limited resources which are
made available. With the needs far exceeding the available resources,
innovation has been the key to maintain the level of service of the road
network to an acceptable standard. The top management of the Natal Roads
Branch have responded well to this challenge, by the dynamic and proactive
manner in which they have set aboﬁf fulfilling their functions for the

attainment of the goals and objectives that have been set.
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7. PROVISION OF THE ROAD NETWORK :

A FINANCIAL PERSPECTIVE

1. INTRODUCTION

The provision of the national and provincial road network is the
responsibility of the Government. By the nature of the road network and
its cost, it is not possible for a private company to provide this public
facility, although in recent years there has been a development in this
direction by the formation of toll companies. To enable the government to
provide a road network, it relies on funds collected from the general
public. This chapter discusses the financial aspects of the
provisioning of a road network with reference to policy-making. planning
and programming, but initially the nature of road network provisioning is
discussed. Some of the observations made and certain statistics provided,

have been based on personal experience and acquaintance with the subject.

2. NATURE OF ROAD NETWORK PROVISIONING

When comparing a rail system with a road network, attention is focused on
who pays and who benefits. In a road network the fundémental difference is
found in the network being owned and provided by the Government for the
benefit of many owners who own the vehicles and terminals which rely on
the road system. The development of a road system has a significant impact

on the economic and social development of the country. Thus, the
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development of the road system is dependent on the policy directives of

the ruling political party, that is, the National Party.

2.1 Capital budget

Capital, as production factor, consists of the amount of goods, namely
machinery, vehicles, roads and railway lines produced in the past as aids
to the production of goods and services. Here capital goods are treated in
a real and physical sense and are tangible as opposed to intangible assets
such as social and human capital. In contrast to natural resources, man
can increase the amount of capital assets. Assets are generally grouped
into two broad types, firstly as buildings and construction projects such
as hospitals, schools, dams, roads and railways, and secondly as durable
production equipment such as machinery, plant, wvehicles and furniture
which are used for production purposes. Capital assets are referred to as
the former type and can be divided according to economic activity such
as, inter alia, agriculture, mining, industry and construction, to
mention but a few. These capital assets all form the infrastructure which

is needed to enable goods and services to be provided.

A capital budget comprises the funds appropriated for the acquisition of
capital assets whilst the funds appropriated for the general operation and
maintenance of these assets are considered as operational expenditure.' An
investment made on capital assets is characterised by having potentially
large anticipated benefits, a relatively high degree of risk, and a
relatively long time period between the initial outlay and the anticipated
return. The provisioning of a road network system is considered to be a

capital asset from which the government does not derive any return, but it
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leads to the economic development of the country, through the

opportunities it provides to the community to carry out their personal and

business requirements.

2.2 Composition of a road network

A road network has various standards according to which it can be
described, as covered in Chapter 5. The adopted standard depends mainly on
the traffic need but is affected by the availability of funds. There are a
number of constituents in the road prism which together form a road, and
in broad terms are as follows
(1) the earthworks is bulk earth placed or removed to give
the road the desired vertical and horizontal alignment;
(ii) selected subgrade material is generally about one metre
thick and placed within a half a metre of the road
surface and provides the lower foundation for the road;
(iii) the layerworks comprise the upper foundation of the road
and is the top half a metre of a road. The material is
specially processed in thin layers and is of a high
standard as it forms the base for the road;

(iv) the wearing course is the final surface on which the

traffic rides, providing a smooth surface for the
traffic and also acting as a protective layer to
preserve the lower layers in the roéd prism;

(v) drainage work takes the form of bridges, culverts,
kerbing, pipes and sub-soil drains to control the flow

of water;

(vi) Landscaping features consist of planting grass, trees



212

and shrubs to re-establish the local environment; and
(vii) miscellaneous features which have safety and information
characteristics such as barriers, roadmarking, road

studs and signs.

The policy on what standard of road is needed to meet the needs of

traffic, determines the funds to be provided to acquire this capital asset

according to the capital budget.

3. FINANCIAL BASIS FOR ROAD NETWORK PROVISIONING

The basis of how funds are appropriated for the provision of a road
network is discussed according to the interrelated activities of policy-

making, planning and programming.

3.1 Policy-making

The Minister of Finance has many demands on available funds and has to
regulate the distribution of these funds according to the state of the
economy. The distribution of funds for the road network has to be dealt
with in competition with other high priority services such as security,
education, public debt and social services. As noted earlier, security is
the first national goal of the Central Government followed by economic
development. Rcad networks is only one of the many categories forming part
of economic services which consist of, inter alia, transport,
agriculture, mining, commerce, industry and government enterprises. The

allocation to economic services amounts to about 21% of the total State
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expenditure.

The State President's Committee on National Priorities has to decide on
how to allocate the available funds. Factors that are taken into account
comprise the urgency of the problem, effect of partial implementation,
what the competing services are and how much money is needed. The Central

Economic Advisory Services acts as a secretariat to this committee and as

such it assists the Central Government's functional departments to develop
procedures and methods to provide the Committee with the necessary
information. To determine the allocation of fdnds, the Committee initially
determines the total resources that will be available in the economy,
which quantity depends on the economic growth rate. For all functions of
the government, different scenarios and4goals are projected and the
corresponding growth rates and expenditure for the various scenarios over
the period in question aré also determined. The different goals and costs
for all the functions are evaluated and compared, with one specific goal
being selected for each function of government so that the total cost of

all functions will be within the available resources.

Central Government investment in transport has been characterised by
a lack of comprehensive co-ordination by a central transport authority and
is not due to the fault of the road authorities. Allocation of funds is
made by Treasury based on a complicated formula td the various road
authorities. The formula takes into account the national and provincial
goals together with local traffic and population statistics. The lack of a
central co-ordinated transport policy 1leads to each road authority

determining its own standards and making their own - long-term investment
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decisions.

Extensive road needs studies have been carried out to determine the
actions required to attain the goals of road based transport which has to
serve the four main national goéls of economic, social, strategic and
political needs. According to Jordaan a road needs study is,>
"a scientific, factual evaluation of the investments proposed
to contribute towards the achievement of the goals of the road
based transport sector, in its contribution towards the
achievement of national goals".
The road needs have to be assessed in terms of the national goals. To
provide a means of doing so one looks at the measure of effectiveness that
competing activities have on the national goals according to certain
criteria and thereaftér investigate the measure of effectiveness that
roads specifically have on the national goals. The means whereby the
measure of effectiveness can be determined in both these instances is
shown in Table 15.¢ Direct as well as indirect costs and benefits have

to be determined. Thus the measure of effectiveness provides a means

whereby requests for funds to the Committee on National Priorities can be

supported.

In striving to attain the national goals, the Natal Roads Branch has
determined its own policy of which roads to build. This involves utilising
the management by objectives method of budgeting discﬁssed in Chapter 4
under Section 7. 1In this method the provision of services is analysed in
terms of priorities set by Treasury to determine whether the service is
essential. A description of the five categories of priority adapted for

the Roads Branch with reference to the provision of roads is as follows:*S
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TABLE 15 : MEASURE OF EFFECTIVENESS OF NATIONAL GOALS

AND ROAD TRANSPORT SECTOR

NATIONAL GOALS

ROAD TRANSPORT SECTOR

Group Criteria Measure of Goal Criteria MOE
Effectiveness
Optimise total road user cost, ie,|c¢/veh km
Capital needs Rand sum of providing and using the
R service

Cost -~ benefit One of: Econcmic M—

Financial|analysis . Internal rate of Provide only econamically Internal rate
retwmn justifiable infra-structure of return or
Nett Present Value Nett Present
Benefit/Cost ratio Value

Erployment Number of new Provide mobility to the population|Population/km
employment Sccial Jof road
opportunities

: Reduce traffic accidents }\b of accidents

Contribution to the [Rand :

Gross National (7 Provide an acceptable alternative |Kilameters of

Product route to Jiven strateyic points road not

Econamic il having an
Effect on tre Rand Strategic alternative
balance of poyment
- Conserve fossil fuels Litres

Contribution to Ratio of the Non- —

Reyional Development|metropolitan GGP politic Provide an acceptable quality of |% of population
contribution of the service to the low incame served by
project to the QP population Public
contribution of the Transpore
project

Travel cost/km
Social aspects Rating scale of
1-1Q (a) Travel speed
km/h
Non-— Political aspects Rating scale of
Economic 1-10 (a)

Strategic aspects Ratimg scale of
1-10 (a)

i

(a)

Absolute priority services

These are services which the Government would give a high priority because

it

implementation.

is

are:

(1)

roads

needed

The specific absolute priority services related to

for

the

in the «country's interest to have a fast development or

roads

upliftment of particular

communities, for example roads serving black areas;
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(ii) Cabinet approved security roads;
(iii) roads which form part of or serve the
infrastructure of other absolute priority projects; and

(iv) roads to cope with disasters of nature.

(b) Essential services

These are services which are needed to keep existing assets in good order,
to make existing services again suitable for demands and high demand
services brought about by extraordinary demands. The specific essential
services related to roads are:
(i) reconstruction of existing roads where the condition
is unsatisfactory;
(ii) measures to maintaiﬁ acceptable road safety
standards;
(iii) upgrading of existing roads to cope with traffic
volumes; and
(iv) new roads required because of above normal
developments.

(c) Desirable services

These are services for which a proven need exists and which would also
yield high economic, social and politic benefits. The specific services
related to roads are:
(i) roads minimising distance, time and cost of travel;
(ii) roads serving food sources, forest products, mineral
and energy resources; and

(iii) roads serving new development areas.
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(d) Advantageous services

These are services for which a need exists but with limited benefits to
the province as a whole. The specific advantageous services related to
roads are:
(1) projects which would complete a meaningful road network;
and
(ii) roads where the main purpose is to serve access to

resorts, parks, historical places, etc.

(e) Dispensable services

Projects demanded only by public or political pressures.

In deciding into which one of these five categories a project should be
grouped, the highest applicable service provided by the project should be
used, for example a road to a black area needing rehabilitation should be

grouped as an absolute priority project.

To enable the Roads Branch in fulfilling its  function effectively and
efficiently, it has set a 1list of road construction goals as shown in
Table 9 in Chapter 6. These line function goals are those which the
Department strives to achieve to maintain a satisfactory level of service

for the road user. The attainment of these goals is largely determined by

the availability of funds.

The Department of Transport has adopted a new approach in the financing of
some of the national road network. This has been brought about by the

Central Government's policy on privatisation and user-pay principle.
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Previously funds were allocated to a dedicated road fund, for road funding
purposes from levies raised on the sale of fuel, but Treasury now collects
these levies and determines how much should be allocated to roads. 1In
striving to maintain the development of the national road network, the
Department of Transport have implemented a new policy whereby sections of
the network have been declared as privatised toll roads. Tolcon operates
the N3 route from Cedara up to Alberton as a toll road. The policy of toll
roads partly helps to make up the shortfall in funds, and allows for the
road network to be developed and provided for, at an earlier date than

would normally be the case.

3.2 Planning

Once the policy-making activity has been carried out, it is followed by
the planning activity.A whilst the transport system forms an integral part
of the economic development of the country, it does not aﬁtomatically
promote this development. It is essential for the transport planning to be
integrated with the other sectors of the economy as part of the national
development strategy. Failure to achieve this can lead to trehendous
losses in development opportunity. The need for a good road system is

confirmed by the following statement made by the Reynders Commission,®

"an increasing growth in road transport must be expected and
in fact should be encouraged. Today it is a fact that motor
trucks are indispensable to South Africa's present economic
and export system and experts stressed that irrespective of
the cost consideration, they attach in their transport

requirements considerable importance to ready availability
and speed of service".

~ The various activities undertaken in the planning process for the
provision of the road network will now be discussed, with reference to

strategic planning, economic considerations and project selection.
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3.2.1 Strategic planning

The increasing difficulty in financing the provision, maintenance and
operation of a road system, has emphasised the need to have a sound
financial planning system. Proper financial planning should identify
needs, develop managerial strategies, make the best use of limited
resources, reduée uncertainty and help educate the public and public
officials. There is a tendency for physical and financial planning to be
dealt with separately. This is more evident in recent years where there
has been a reduced amount of funds in real terms being made available for
roads. The separation of financial planning and implementation no longer
produces satisfactory results but rather leads to a fragmented planning
process in which projects that are identified are not always financially
feasible. But faced with this predicament, the road authorities need to
make use of the stratégic planning process to obtain the optimum value

from the resources that are available.

Strategic planning consists essentially of matching current or short-term
actions to long term goals and objectives based on a view of future
preferences and of procuring and allocating the necessary resources to
finance these actions. Developing a strategic plan for a road nethrk
includes the activities shown in Figure 22.7 The strategic planning is not
a unilateral one-off procedure undertaken by a road authority, but is
rather an interactive process between the road authority and the
financial authority to obtain an acceptable balance of views. The road
authority produces a physiéal plan and a statement of the fiscal
implications of this process according to its perception of the future

needs and resources of the country. This is as far as possible based on
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FIGURE 22 : DEVELOPMENT OF A STRATEGIC PLAN FOR A ROAD NETWORK
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3.2.2 Economic considerations

The pursuit of the goal of economic efficiency for road projects requires

Y



221

that the objectives and criteria be clearly defined for objective decision
making. These objectives and criteria are a function of the stages of a
road project. At the planning stage road economics, consequence to non-
user and non-user economics are considered and form the basic input into
the selection of road projects. Many projects are identified which can
improve the road system. A system has to be devised whereby a selection
process can be implemented such that projects are selected’ on merit.
Figure 23® shows that the stages of work for an engineering project form a
cycle and to ensure an orderly flow of projects through this cycle,

selection at the various stages is essential.

FIGURE 23 : STAGES OF WORK FOR AN ENGINEERING PROJECT
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In making the selection, road projects can be ranked and grouped according

to one of three following goals :

(1) social goals to promote welfare by the redistribution

of income;
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(ii) investment in projects which are worthwhile but are not
economically beneficial; and
(iii) pure economic efficiency by maximising returns - on

investments regardless of to whom they may accrue.

The pursuit of the third goal is the most desirable as it attempts to
satisfy the goal of a road system which is to provide the wusers with a
reliable service ensuring efficient and safe travel besides conserving
energy and ﬁinimising adverse impacts on the environment. ProQided this is
achieved by efficient economic returns and adequate financing is

provided, it will contribute towards the prosperity of the country.

3;2.3 Project selection

Part of the planning process is the selection of a particular design for a
project. The general objectives that will satisfy the socio-economic needs
are those that promote mobility, reduce costs, provide reasonable comfort
and reduce side effects such aé accidents, fuel usage, noise and
destruction of the environment. The application of a 1logical and sound
method for comparing road project alternatives is perhaps one of the most

difficult tasks in the planning and designing of roads.

To aid the planners in the selection process, use is made of the ECANET
program which has been developed for the economic asséssment of networks.®
It uses discounting methods to produce an assessment in monétary terms of
net present worth and comparative ranking by use of benefit/cost ratio for
rural road networks. It takes into account user costs, project costs, user

benefits and on-user considerations. For a project to be considered



223

economically viable, it must have a benefit/cost ratio greater than unity
at the discount rate. The ECANET method of economic appraisal does not and
cannot provide an absolute value. However, it does produce ap assessment
in quantifiable road user terms which can be used by the decision—makér as
an objective basis for selection. It enables him to resist pressure,
particularly from political lobbies, for the implementation of favourite
schemes which are not cost effective in traffic terms. He can also
identify the benefits which will be foregone if schemes are selected for
reasons other than economic, for example for strategic, deQelopment or

defence considerations.

In the Natal Roads Branch it is the function of the Roads Branch Planning
Board to'carry out the planning activities by selecting those projects
which fulfil the criteria laid down in its policy. This Board comprises
the Executive Director, Chief Director and heads of the five professional
Directorates, together with the head of administrative Sub-Directorate of
the Natal Roads Branch. The projects which have value as a capital asset
and of a provisioning nature include, upgrading of geometric standards,
safety improvements, traffic lights, weighbridges, landscaping, rest areas

and tourist facilities. Projects which upgrade the geometric standards

dominate the construction budget.

3.3 Programming
The programming activity follows an after policy-making and planning have
taken place. Programming involves the development of’the road construction
programme by selecting the high ranking projects in priority order.

In

line with the country's national goals, the Roads Branch Planning Board
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have decided that the selection process should be based on the economic
efficiency of all projects which will lead to the general welfare of the
community as a whole. The key issues and elements that are dealt with in
formulating the Natal Roads Branch's construction programme are projects,

funding and selection, which are now dealt with.'®

3.3.1 Projects

The result of the planning activity is the creation of projects. The
projects are identified from an extensive monitoring proéess which is
carried out to investigate the performance and deficiencies of the
existing road network system. The systems which. form the monitoring
process are the traffic data, accident record and pavement management
systems which together with a cost estimate determine whether the problem
can be dealt with in the short, medium or 1long term. Transportation
studies provide a valuable input to aid the decision-makers to select. the
variables and come up with a selection of projects which meet the policies

set by the Roads Branch.

The selection of projects for a road building programme is an ongoing
process and can best be illustrated by Figure 24.'' As a project
progresses through the various stages in the road building programme
process, it is ranked according to priority by comparing its efficiency
relative to other projects in that stage. The major constraint in the
ranking process is the availability of funds. With the possible change in
priorities and ranking criteria, it can occur that some projects are
enhanced in ranking order whilst others could be held back. As the

project approaches the implementation stage, the programming of
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projects becomes more complex, as all competing projects have to be
carefully ranked according to the current criteria. This process is partly
complicated by the demands made by the motoring public for an improved

road network, which exceed the available funds for this function.

FIGURE 24 : ROAD BUILDING PROGRAMME PROCESS
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TENDER —> CONSTRUCTION SCHEDULES

9 Authorisation to Proceed

3.3.2 Funding

The roads need studies provides a systematic approach to long term
planning with the main objective being to estimate the financial
requirements to accomplish a particular level of service for the total
road system. The roads needs study in 1981 for South Africa showed that
Natal should receive 30% of the total rural road fund yet it only obtained

15% of the total appropriation to the four provinces. It is estimated that

i
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the backlog that has developed since 1981 is of the order of R1500
million. It is obvious that the needs will always exceed the available
funds, requiring that a strategy be developed whereby the optimum use is

made of the limited résources available.

From the statistical data contained in the Draft Estimates for 1988/89,
there has been a significant growth in traffic volume as follows :
(1) average growth in total vehicle-kilometers of 6% per
annum;
(ii) increase in traffic on surfaced roads by 2,2% per annum;
and

(iii) increase in traffic on gravel roads by 1,6% per annum.

The growth in (i) occurred notwithstanding the setbacks to the overall
economy. Using the annual budget statistics from Table 13, and amending
the 1988/89 budget to exclude the R13,53m flood relief grant, the
allocation of funds to the Branch increased at an average annual rate of
13,5% for the past nine financial years. The estimated inflation rate in
the road building industry amounted to 19,8% which exceeds the country's

overall inflation rate of 15,5% and more significantly the Branch's

allocation rate of 13,5%.

The trend in recent years indicate a worsening in thé availability of
funds being made available for road provisioning. Using the annual
budget statistics for subhead 3L from. Table 13 and allowing for the
amended 1988/89 budget, it is noted from Figure 25 that the annual

proportion of the construction vote relative to the Branch's total
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allocation declined from 60,2% to 41,1% over the past nine years, which is
worsened by allowing for the negative provision of annual funds in real
terms. With the total funds available reducing in real terms and with an
increased requirement for the maintenance of the present road network, the
funds made available for construction has had to be reduced as it is the
most likely area where a reduction in expenditure can be effected. Should
this trend continue, then there will be no growth in - the road
infrastructure with the functions of the Roads Branch being solely that of
a maintenance institution. This will 1lead to a severe disruption of
traffic flow with increased road user costs leading to a negative economic

growth.

The Government has undertaken a policy to contain public expenditure to
levels commensurate wifh economic growth, create employment opportunities
and provide price stability which can be achieved by limiting expenditure
needs to what is affordable. The pessimistic scenario of this policy
represents a 20% decline in funds in real terms. The optimistic scenario
is the recommendation of the Central Economic Advisory Service to budget
according to a 1,5% real decline which is based on providing 45% of the
funds to wipe out the present backlog and to provide prospective roads
according to growth in traffic. Taking into account the ageing of the road
network. in Natal which will require progressively more funds, the Roads

Branch has based its 10 year programme on a 3% real décline of funds.

3.3.3 Selection

Having identified the list of deserving projects and knowing the amount of

funds available, a selection process has to be implemented to determine
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the 10 year construction programme. Use is made of the priority rating
method of assessing projects as recommended by Treasury which is an
indication of the service it provides, and relate this to the standard of
facility to be provided. The matrix used by the Natal Roads Branch is

given in Table 16.

Each project is identified into one of the 25 categories in the matrix,
each having a dual service/facility rating. The decision-maker, which is
the Roads Branch Planning Board, evaluates all projects knowing thaf all
projects 1in one category are compatible having similar sets of parameters

and consequences. The outcome is a priority list of all projects.

The next step is to allocate the proportion of available funds into each
category. Ideally it‘ is best to construct the projects in the category
with priority 1, but this is unrealistic as it could take at least seven
years to complete. It is thus desirable to apportion the funds into the
different categories in a rational manner which can be achieved by using
the construction of 1line function goals as a guide as these provide a
measure of how the objectives are being attained. The proportion in each
category can be altered according to the change in trend of financial
expenditure relative to the achievement of the objectives over the years.
The matrix 1is then developed by firstly providing for the committed
projects and, secondly selecting new projects. The proposed construction
programme over the next ten years is then presented to the Executive

Committee of the Natal Provincial Administration for approval.

Whatever technique is used to distribute funds for the road construction
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DISTRIBUTION OF FUNDS FOR THE NATAL ROADS BRANCH

SERVICE
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programme, value judgement will be required at some stage. This value
judgement must be based on facts and should follow a set procedure to
ensure that it does not become an intuitive judgement. The technique used
must therefore present all the relevant information in such a format that
the decision-maker will be able to adjust the variables in line with the
objectives of the Natal Roads Branch. The decision-maker is able to
justify the expenditure of limited funds on the chosen projects and can be
confident 'that.the chosen objectives will be attained. This technique is
proving to be most useful in dealing with subjective public aﬁd political

pressures.

The financial concepts which are prevalent in the construction process,

will now be discussed.

4. CONSTRUCTION PROCESS

Once the construction programme has been approved, the implementation
phase follows. Throughout the financial year, the expenditure of the

construction budget has to be monitored for controlling purposes and to

assess the cash flow situation.

4.1 Implentation

The programme of construction work is undertaken departmentally and by the
private sector. The work undertaken departmentally is carried out by the
three major construction units of the Construction Directorate, and on a

smaller scale by the five minor construction units of the Maintenance
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Directorate. This amount of work is on the decline relative to that
undertaken by the private sector as a result of the Branch's policy of

privatising as much work as possible.

In the work that is let out to the private sector, tender documents are
prepared according to which contractors submit a price. The conditions and
specifications contained in the tender document play a significant role in
the pricing strategies of the contractors. The client's track record of
how it has administered previous contracts, sometimes by means of an
intermediary agent such as a firm of consultants, also has a significant
effect on the price. It is common knowledge in the road industry that
contractors rate their clients and attach surcharges to their tender
prices according to who the client and site supervisor is. This takes
place because of either the «client's and his representative's
incompetence, rigid application of specifications, or delays in making
decisions. The Natal Roads Branch is generally rated as one of the top
clients by members of the South African Federation of Civil Engineering
Contractors, which leads to a more realistic price being tendered for

their projects.

With the awarding of contracts, a predicted cash flow statement is
submitted and updated at regular intervals. An accurate prediction of the
cash flow is necessary as it enables the Branch to décide what additional
projects can be implemented. Once the tenders have been received, théy are
scrutinised. Generally the lowest tender is recommended for final approval
by the Executive Committee. Before the tender is awarded, the tenderer's

experience, programme and financial stability are scrutinised and a
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recommendation is made on these aspects. Once the projects are underway, a

close control is kept of how the expenditure is carried out relative to

the budget.

4.2 Budget control

With the present system whereby funds are allocated on an annual basis
from Treasury, any funds not utilised are returned and cannot be rolled
over into the next financial year. This places a need for there to be a
system of short term forecasting and control of the cash flow. Such a
system for forecasting must be able to control the cash flow . by
integrating it with the programming function, because programming
changes must be promptly reflected in the forecasting of surpluses or
shortfalls and to achieve this a cost information system that can provide
a steady flow of up-to-date, easily accessible and reliable information,

is necessary.

Factors that affect the quality of the forecasting model include such
matters as the starting time of projects, project duration, final
estimate, cash flow, price escalation, different climatic regions,
seasonal variations, extra work, quantity overruns, change in physical
and material conditions,and who the contractor is. Various contractors
adopt different pricing strategies such as how the rates are loaded
although rates which vary significantly from thé average rate is not
permitted. Also, some contractors are claim conscious and tend to make up
their profit in this way. Added to these problems of producing a reliable
forecasting model, the projects differ in nature according to being large

and small, 1long and short, constructed departmentally or by contract and
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also by nature such as whether the contract is a major earthworks,
layerworks, drainage, or structure project. Each of these categories have

different cash flow traits.

A means of controlling the cash flow, is by placing restrictions on the
value of monthly pay certificates but this would lead to higher prices and
severe criticism. The whole system of budget control depends on having a
cost information system which is botﬁ effective and provides a timeous
record of committed costs, and together with a good forecasting model will

lead to better management of the budget.

To investigate the effect that the abovementioned factors can have on the
monthly expenditure of the construction budget, reference is made to
Figure 26 which illustrates this expenditure for the past four years for
the Natal Roads Branch on the provincial road network.'® The trends which
can be identified on a general basis are as follows:

(1) each financial year the expenditure is slow as the
details of the budget are only confirmed in July leading
to hesitancy;

(ii) monthly costs are reflected in the costing the month
after the work is performed such as for January, as
December is a low pay month which is the accepted
builders holiday; the exception is.March when payments
are processed before the end of the financial year;

(iii) difference in actual versus allocated expenditure in the
3L subhead where differences are balanced mainly in the

3K maintenance subhead; and
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FIGURE 26 :

Monthly Construction Expenditure
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(iv) high March expenditure as the budget is balanced by the
purchase of materials and services, and consequent low

April expenditure.

The budget control procedures that the Natal Roads Branch attempt to
implement are hindered by the present costing system whereby costs are
manually compiled. Details of the expenditure incurred are often available
only six weeks after they have been incurred. The present costing system
provides for the apportionment of expenditure on men, machines and
materials to the detailed construction activity. It is this time consuming
and laborious process which creates the delay. However, this information
which the costing system provides is useful and realistic, as it provides
middle and lower management details on unit costs enabling them to ensure
that the correct construction procedures are being carried out, such that
optimum use is made of the available resources. The most critical aspect
of the construction budget, is the time taken for top management to be
advised of the current expenditure commitment. Here the total expenditure
on the 3L subhead is what top management needs. This is easily provided if
usé was made of apportioning the costs directly to 3L as a total cost, and
only thereafter apportioning these costs to the various items, projects

and activities, in this order instead of the converse which is the current

costing procedure.

The availability of funds for the national road network has been affected
by numerous factors. These include changes in policy of how funds are
provided. Funds were previously provided from the national road fund which

is now controlled by Treasury. The flow of funds into the national road
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fund varied according the price of fuel, wusage of fuel and the levy rate.
The cost of pfojects had similar trends as for the provincial roads. With
the eroding and consequent loss of control of the national road fund, the
Department of Transport embarked on a policy of providing toll roads
whereby the road users would finance the cost of the road. This has been
taken further on the N3 between Cedara and Keeversfontein which is
presently being financed by Tolcon completely as a private project. They,
in turn earn a return on their investment by setting a toll levy. It has
been decided that the toll levy should not exceed 75% of the perceived
benefit that the motorists gain by using the toll road instead of the
existing alternative route which must be reasonable. Interprétations of
how the perceived benefit is calculated varies and is conflicting. The
authorities and toliing companies calculate the benefit by considering the
vehicles average cost per kilometer over its lifetime. However, road users
perceive their cost to be only the running repairs consisting of fuel and
services and excludes annual expenditure of licence fees, insurances and
depreciation which are not related to the distance travelled by the
vehicle. This interpretation is supported. The supply and demand will

ultimately determine what the toll levy should be.

5. SUMMARY

In order to provide a road network that meets the requirements of the road
user in terms of safety and ecbnomic efficiency, the road authorities
require a substantial amount of funds. The country's national goals

provide the basis according to which the policy-making function is carried
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out. Once the objectives have been set, then various projects are
identified which the planners set about designing. Economic efficiency
largely determines which projects are selected for the planning process.
As the projects progress through the various stages from conception to
the actual implementation, they are regularly ranked according to the
current requirements. The next stage is the actual programming of
deserving projects which the Roads Branch do according to a priority
rating system whereby projects are identified within a matrix according to
the standard of facility provided in relation to the service it provides.
However, a favourable mix is chosen which best meets the line function
goals of fhe Branch. This programming procedure chooses projects according
to economic efficiency and is not influenced by subjective public and

political opinion.

The rate at which construction projects are built is largely determined by
the availability of funds which it was seen as showing a marked reduction
in real terms over the past nine years. There are many factors which
affect the cash flow of the construction budget. To aid the decision-maker
to'maintain control of this budget, he needs to make use of a forecasting
model suitably supported by a good cost information system. Records have
shown that there are inherent trends in the cash flow profile which can be
predicted, allowing for the cash flow to be closely controlled. It was
noted that the Roads Branch have a manual costing sysfem which takes up to
six weeks for the expenditure on the construction 3L subhead to be made
available. The costing system needs to be computerised, and also costs
need to be apportioned initially directly to the 3L subhead, and

thereafter to the particular item, project and activity in this order and
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not conversely as is presently the case. This will enable top management
to have the details of the construction budget within a few days, and be
able to take prompt action where necessary. Having timeous details on the
item, project and activity costs, will enable the middle and lower
management to take the appropriate action to ensure that the optimum use

is being made of the available resourses.

To assist the funding of the national road network, the authorities have
adopted a policy of providing toll routes in line with the user-pay
principle. This seems the future funding policy of the Government which
does not find favour with the general public. The public would support
such a scheme if the toll fees were set at more realistic levels
commensurate with how they perceive their benefits to be. This system of
financing the development of the national road network is based on a sound

principle and is supported, providing the toll fees are kept at realistic

rates.
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8. MATNTENANCE OF THE ROAD NETWORK =

A FINANCIAL PERSPECTIVE

1. INTRODUCTION

The economic and social well-being of the country depends on an effective
transportation system. Benefits from an improvement in the transportation
system accrue to users and non-users alike. These benefits include reduced
economic or social cost, or some other advantage not present before, and
may include business or land values and greater accessibility to various
land users. Some benefits are difficult to quantify buf reduction in user
cost arising from the improvement can be computed. User costs include
vehicle operating costs, travel time costs and accident costs. Vehicle
operating costs alone far outweigh the cost of keeping the transportation
facility in good condition, whilst travel time and accidents represent

significant social and economic costs.

Road maintenance aims at preserving the integrity of the road for the
benefit of the users. Maintenance includes routine repairs and elementary
work, but also the essential task of periodic upgrading because a road

deteriorates under traffic loads and climatic effects.

This chapter investigates the financing function of the maintenance of the
road network with particular reference to the activities of policy-making,
planning and programming. A discussion follows on the maintenance process.

Initially it is appropriate to look at the activities which are carried
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out in the maintenance of the road network system. Some of the
interpretations made have been based on personal experience and

acquaintance with the subject.

2. NATURE OF ROAD NETWORK MAINTENANCE

Roads, along with other engineering structures, deteriorate with time. The
rate at which this takes place depends -on a number of factors the most
important being, original pavement design, volume and weight of traffic,
material types, climatic conditions and the maintenance policy that is
applied. To preserve the road which is a capital asset, it is necessary to
carry out a variety of maintenance activities the nature of which is

determined by the maintenance category.

2.1 Maintenance categories

The maintenance of the road network in broad terms comprises all the
activities that are undertaken to preserve and keep the road in a safe and
acéeptable level of service condition. These activities are not only
restricted to the actual road prism, but includes the maintenance of the
whole road reserve which the Natal Provincial Administration or the
Republic of South Africa has the ownership of. It also includes land which
has had to be expropriated as it became reduhdant following the
expropriation of land for a road or access road. In protecting its
ownership rights, the Roads Branch also has a legal right to exercise its
authority on landowners adjacent to the road reserve in terms of the acts

or ordinances. Examples hereof include regulations and rules pertaining to
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drainage, development’and advertising.

Maintenance action reduces the rate of deterioration of a road, lowers the
cost of operating vehicles on the road by providing a smooth running
surface, and keeps the road open on a continuous basis by preventing it
from becoming impassable. The maintenance action required depends on the
type of activity necessary and can be categorised into one of the four
maintenance categories known as the "Four R's'", namely routine, reseal,
rehabilitation or reconstruction.' The optimum strategy of selecting which
type of category, each increasing in complexity and cost, to select
depends on the traffic history, climatic conditions, design standards,

previous maintenance experience and the present condition of the road.

(a) Routine

Routine action is directed towards maintaining a satisfactory condition of
the various elements of the road. Activities may be planned to be
undertaken routinely, or in response to routinely recurring needs.
Examples of planned activities undertaken routinely include opening of
dréins prior to rainy season, blading of a gravel road, repairing of road
markings, cutting of vegetation after rainy season, and control of noxious
plants. Examples of routinely occurring maintenance needs in response to
occurrences include repairs to potholes, and repairs to both guardrails
and signs after being damaged in an accident. This category includes
restorative action necessary such as urgent repairs to the road
infrastructure or repairs carried out after a large storm. Routine
activities are also performed in one of three groups according to firstly,

those carried out on a fixed programme irrespective of the engineering
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characteristics of the road or traffic volume, secondly the frequency of
which depends on traffic, topography and climate, and thirdly being urgent

work which relates to a description of traffic.

(b) Reseal

Here periodic action is directed towards restoring an element to a
condition which will extend its life or assist the road user. The type of
reseal carried out depends on the surface of the road. Regravelling of an
unpaved road reinstates the strength of the surface layer, preserves all-
weather service and reduces vehicle operating costs. For paved roads the
surface receives a thin stone, sand or rubber layer which is bound with a
bitumen or tar product. This surface treatment protects the surface and
extends the life of the pavement but there is no significant reduction in

vehicle operating costs.

(c) Rehabilitation

This refers to the rehabilitation of paved roads which is directed towards
upgrading the condition of elements in the road to improve its standard.
Rehabilitation generally refers to repairs to the surface by means of a

premix overlay which improves the riding quality by filling in hollows and
provides additional or restores the structural strength of the pavement.

This rehabilitation work leads to higher vehicle speeds and reduced

vehicle operating costs.

(d) Reconstruction

This category is the most expensive and disruptive to traffic.

Reconstruction work is necessary when the pavement layers have
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deteriorated. This work is done by a combination of activities which
include reworking the in-situ material, recycling or modifying the
existing layer by adding new binders and the addition of new pavement
layers in the form of natural material, asphalt or concrete. Road
betterment in the form of providing additional road width and traffic

lanes, is included in this category.

The division between the four categories of maintenance must not be viewed
as being clear-cut, as often the scale of the particular action rather
than the action itself, may decide the category. A look is now made of the

main factors which influence the need for maintenance of the road network.

2.2 Factors influencing maintenance

The main factors'that have an influence on the maintenance requirements of
the road network include the nature of the traffic, pavement design,
climatic condition and the maintenance policy that is implemented. The
vehicular traffic on the road is by far the major cause of road

deterioration.

(a) Traffic

Each vehicle that passes over a road causes a small, but significant
deformation of the road pavement. The cumulative effect of these axle
loadings gradually leads to permanent deformétion and surface
deterioration. The National Institute for Transport and Road Research have
provided interesting statistics which show the effect that traffic volume
and weight have on a road.® Legislation was passed in terms of the Roads

Traffic Ordinance, 1966 (Ordinance 21 of 1966), to control the axle
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loading of vehicles. To provide a balance between road building costs and
transport economy, the legal axle limit was set at 8200 kilograms and one
such axle is called an E80 as the axle exerts a force on the road of
approximately 80kN. Related aspects such as tyre pressure and tyre spacing

affect the interpretation of the legal axle load.

It 1is the actual repetition of the axle weight which causes damage to the
road, however, the damage caused by an axle increases exponentially
relative to the increase in axle weight. For examplé, an axle carrying
twice the legal load causes 18 times as much damage as a legal 1load,
whilst cars which have a low axle weight have a negligible damaging effect
to the road. The damage to the road is cgused by the following vehicles :

Cars - 1%

84% Legally loaded heavy vehicles - 42%

16% Overloaded heavy vehicles - 57%
Relating the illegal loads to legal loads, it is then calculated that this
constitutes 26% of the total estimated cost of damage caused by all heavy
vehicles. Overloading of vehicles is thus a serious problem and the annual

cost of repairing the damage to roads in Natal caused by this is estimated

at R10 million,.

Increases in traffic volumes also have a significant effect on the life of
a road pavement. A normal annual growth rate of 2% ié provided for in the
design. However, in the past six years there has been an annual growth of
19% in the equivalent E80 axles caused mainly by the effect of the
national transport policy, such as deregulation and privatisation. The

funds made available to the road authorities has not kept pace with this
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traffic growth.

(b) Pavement design

Numerous factors affect the design of the pavement such as quality of
materials available and the nature of the terrain. Natal has a poor source
of materials and is very hilly with a generally high water table. These
adverse conditions adversely affect the type of service that can be

provided.

{c) Climate condition

The weather also plays a significan£ role in affecting the condition of
the road pavement. Throughout Natal the conditions vary from being cold
and icy in the Drakensberg area, to being hot and wet at the coast. Natal
generally has a high annual rainfall which together with the large and
hilly catchment areas of the rivers, is susceptible and vulnerable to

floods.

{d) Maintenance policy

Thé fourth main factor which has an influence on the maintenance
requirements of a rggd network, is the policy strategy adopted. The policy
is made relative to the level of service that is provided. Ideally more
funds should be allocated to those roads which lead to optimum economic
efficiency of the overall transportation system. Subjective political énd
public opinion should not affect the policy adopted. The policy is also
effected ‘by the availability of funds for which the Maintenance

Directorate has to compete with the other directorates.
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Having investigated the concepts of what constitutes road maintenance and
the factors that affect it, the financing of road maintenance is now

discussed.

3. FINANCIAL BASIS FOR ROAD NETWORK MAINTENANCE

The assets comprising the transport infrastructure constitutes productive
resources according to their future employment. Past investment is of no
concern when evaluating these resources and there should be no compunction
about abandoning an.infrastructure which cannot deliver benefits at least
equivalent to the marginal costs of its retention. To evaluate the
productivity of the transport infrastructure requires public
administration to be specifically directed towards the economic co-
ordination of investment in the transport infrastructure according to the
needs of the road user. The transport infrastructure is worth preserving
as a productive asset if it can contribute to the future well-being of the
country. The financial basis of the functional activity of road
maintenance, which is a 1line function, will now be discussed with
reference to the inter-related activities of policy—haking, planning and
programming. This functional activity is essential if the investment in

the road infrastructure is to be preserved for continued economic use.

3.1 Policy-making

The factors affecting the supply of funds for the maintenance of the road
network are similar to those encountered in the provision of this

facility. The supply of funds is largely determined by Treasury who
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allocate funds according to the national priorities and policies as
determined by the Government. Whilst it is possible to withhold funds for
the provision of an improved road network system, it is not desirable for
an inadequate supply of funds to be made available for the preservation of
the existing road infrastructure where it is economically advantageous.
Thus, the policy set at political level has a pronounced effect on the
level of service of the road network that is made available to the road

user.

The executive policies of determining what funds should be made available
for road maintenance, are made by top management, which in the Roads
Branch consists of the Executive Director, Chief Director, heads of the
five professional Directorates, and head of the administrative Sub-
Directorate. The proposals are then submitted via the Provincial Secretary
to the province's Executive Committee for approval. The Chief Engineer as
head of the Maintenance Directorate, determines the administrative
policies on how the work should be done and also on which type of
maintenance preference is to be given to. The field supervisors then
formulate the operational policy which relates to the actual carrying out
of the maintenance activities such that it meets the administrative
policies of this Directorate. The broad policy and line function of the

Maintenance Directorate is,

"the maintenance of the national and provincial road network

to a safe and acceptable level of standard, with the economic
utilisation of resources".

Once the maintenance policy has been stated, the planning activity follows

whereby the maintenance requirements are investigated and solutions put

forward.
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3.2 Planning

To attain the goals set out in policy-making, planning is required whereby
a search is made for an approach, process or function whereby the policy
goals can be realised effectively and economically. Planning can thus be
described as a function consisting of a series of interrelated processes

which need to be carried out in a specific sequence.

The end product of the planning process is the plan which specifies the
best executive action towards attaining the policy goal. The planning
process will be discussed with particular reference to design concepts of

the pavement management system and the maintenance management system.

3.2.1 Pavement management system

The aim of the pavement management system is to produce a structurally
balanced pavement which will carry the traffic with a high confidence for
the structural design period in the prevailing environment at an
acceptable service level without major structural distress. The pavement
can be strengthened to carry the traffic over the full economic analysis
period by means of various rehabilitation or reconstruction measures.
Different designs are assessed on their present worth value relative to
the long term benefit. The basic inputs which are needed to determine the
pavement design include selection of road category, traffic statistics,

design criteria, materials and the nature of the envifonment.

In deciding whether to retain or scrap an existing road network or part of
it, Floor considers four rules.® In projecting the productive use of the

existing road network, it is both practical and appropriate in accordance
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with public accounting to base the rules on the long term marginal cost of
making the network available, in comparison with the imputed benefits of
doing so. The rules are as follows:

(1) there are no economic grounds for retaining the network
when it has benefits less than the marginal cost of
maintaining it in the short term;

(ii) network should be retained if the benefits are expected
to exceed the long term marginal costs;

(iii) network should be retained if the benefits exceed the
long term marginal costs providing these exceed the
short term marginal costs; and

(iv) network should be rebuilt if the short term marginal
costs of maintaining it exceed the long term marginal

costs of a new facility.

The characteristics of a road with reference to its condition and the
amount of funds invested in it is illustrated in Figure 27.¢ The condition
of the road is rated on a scale of 0 to 10 with the upper limit being the
best condition. As time progresses, so the condition deteriorates
gradually whilst the routine maintenance is carried out costing more and
more each year. When a reseal is done, it provides a slight improvement in
the road condition. Eventually the condition of the road deteriorates to
an unacceptable condition such that it becomes .necessary to do a
rehabilitation or reconstruction process on the road.This costs a 1lot of
money and restores the road to a condition 10. The annual roﬁtine

maintenance costs less initially and increases gradually thereafter.
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FIGURE 27 : HIGHWAY CONDITION PROJECTION MODEL
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The Research Directorate makés use of the pavement management system which
has been formalised. It consists of having an inventory of all the roads
within the network and classifies them according to standard. A record is
then kept of the constituents of the road, which together with the traffic
statistics provides a means of assessing the performance of the road.
Regular visual and field tests are carried out on the existing road
network to determine its condition and expected 1life. Based on these
findings a recommendation is made on which design criteria to adopt in the
form of which of the four maintenance categories, referred to as the "Four
R's", to adopt. It often occurs that a combination of these categories is
used to make the optimum use of the limited funds. This provides a holding
action for the road which provides short term benefits, but ultimately

will lead to a need for a reconstruction process. The pavement management

i
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system investigates all the roads in the network annually, updating the
current records. The roads are listed on a priority basis whereby roads

are selected for maintenance repairs according to the available funds.

3.2.2 Maintenance management system

Most maintenance engineers are having to cope with increasing network of
roads and higher expectations regarding the standard of service offered.
With funds becoming scarcer, the maintenance engineer has to continually
try to do more maintenance with less money. The essential problem in
managing maintenance more efficiently, is that the operations are
decentralised. There are a number of maintenance gangs which form a zone
within an area, which in turn are part of a district which are then
answerable to head office. To aid the routine maintenance activities to be
efficiently and effectively performed, a maintenance management system has
been devised whereby the work can be planned, organised and controlled in
a systematic manner. The processes which constitute a maintenance
management system are shown in Figure 28.% These processes are carried out
in a continuous sequence. Experience has shown in the United States of
America that where the maintenance management system has been implemented,

there has been a reduction in maintenance costs by 20% to 30% through

improved efficiency.

Before the maintenance management system can be imélemented there are
three basic elements which have to be detailed as they form the framework
of this system, namely inventory, maintenance activities and standards.

These three elements are described as follows:S

(a) a road inventory provides a record of all the features of a road
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FIGURE 28 : MAINTENANCE MANAGEMENT SYSTEM
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system which require maintenance. The features include accesses,
encroachments, bridges, pipes, guardrails, roadmarking details and drains
all of which are logged with reference to the road chainage and

illustrated on a strip plan;

(b) the list of maintenance activities are identified and include cleaning

of pipes, vegetation contrecl, black-top patching, grading of gravel roads,
signs and roadmarking. Work measurement units should be determined for
each activity as this provides the basis for the costing of each activity.
A priority rating is also indicated for each activity to indicate whether
the work is urgent, to be placed on the medium term programme or must be

done as part of the routine programme; and
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(c) the standard according to which the work is carried out of which there
are three types, namely quality, quantity and performance. The quality
standard specifies when an activity has to be performed based on the
condition of the asset, for example do local patching when the deformation
exceeds 20mm. Care should be taken that these standards do not have legal
significance which could lead to claims against the road authorities. The
quantity standard identifies the amount of work and resources to meet the
quality standard. The performance standard, also called maintenance
standards, for an activity identify the appropriate gang size, the
equipment and material to be used, step by step description of how to do
the work, and also the expected output of the gang in the work measurement

unit relative to a time scale.

The first phase of the maintenance management system is the planning phase
which is carried out at different levels of management. Planning in broad
terms look at all the routine maintenance activities which have to be
performed annually such that the road network meets the predetermined
quality standards. More precise planning is carried out at the operational
level where the resource needs are determined. Once the planning activity

has been completed, the programming activity commences and consists of a

number of phases.

3.3 Programming

Following on policy-making and planning, one has programming which is a3
set of specific actions which have to be undertaken to reach a specific
goal or implement a plan. The model of the programme must quantify the

goal, detail alternative actions, select the best action and detail the
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functions which have to be executed to fulfil the goal. The two phases of

budgeting and work scheduling make up the programme activity.”

3.3.1 Budgeting

The budgeting phase is carried out in four steps. The first.step in the
calculation of the resources necessary to complete the annual work 1load
with reference to the performance standards. Step two is the application
of the unit cost to the resource requirements which gives the financial
budget. In the third step approval is sought for the budget. Budget
requests may have to be revised several times before final approval is
obtained. The advantages of a performance budget are in the main, that the
budgét isrjustified on the basis of actual needs and realistic figures and
also that politicians and decision-makers can be informed what the effect
would be of budget cuts. The fourth step involves apportioning the

authorised funds to the maintenance districts and areas.

3.3.2 Work scheduling

Work scheduling is the phase whereby the annual work programme is
translated into action. The Maintenance Directorate of the Natal Roads
Branch has the following annual work programmes:
(1) 3-year pavement management sYStem which comprises
resealing, rehabilitation and reconstruction;
(ii) 3-year gravelling;
(iii) 3-year minor structures; and

(iv) annual and seasonal routine work.

Work schedules provide the short term plans to carry out the above



257

programmes, for effectively organising the work teams and gangs. The short
term plans vary in length and could be set monthly, weekly or daily
aepending on the nature and urgency of the work. A certain amount of
flexibility needs to be provided in these schedules to allow for inclement
weather and unforeseen events. Ultimately the gangs will have to be

instructed and supervised on a daily basis.

Once the work is completed, it 1is essential to evaluate the work
performance as this provides an effective means of controlling the work.
Properly designed reports provide management with the means to exercise
control over expenditure, work accomplishment, unit costs, plant
utilisation, personnel use and material use. The reporting and evaluation
of work performed conclude the cycle of phases which make up the
maintenance management system. The implementation of a maintenance
management system has a number of advantages, namely effective use of
funds, reduced cost, increased productivity, uniform standards, improved

quality of work, and readily available information.

The maintenance management system, based on the principles of planning by
objectives and control by exception, can offer the above advantages. It is
the maintenance engineer's responsibility to secure adequate funds
necessary to accomplish the work according to the performance standards.
He has to allocate the resources to the various work districts and develop
the most effective organisation vstructure by objectively investigating
alternate methods of doing the work. The task of implementing a
maintenance management system should not be underestimated. It requires

comnitment from top management and the support of field staff., Strict
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project management principles should be employed to obtain meaningful
results in a fairly short period of time. It is most important for
maintenance engineers to have a positive attitude towards providing a good
service and constantly striving to improve the tools available to the work
force, to enable them to perform their function effectively and

efficiently.

Having investigated the inter-related activities of policy-making,
planning and programming which provide a basis on which the functional
activities of road network maintenance can be dealt with reference to the
financial implications, a broad outlook will now be provided on how the

maintenance process is performed by the Natal Roads Branch.

4. MAINTENANCE PROCESS

As stated previously the purpose of maintenance is to retain the integrity
of the asset for the benefit of the road users and, therefore, to the
advantage of the whole community. This section provides a broad outlook of

the organising and financial control of the provincial and national road

network in Natal.

4.1 Implementation

The Roads Branch of the Natal Provincial Administration and the Department
of Transport is responsible for the maintenance of the provincial and
national road network respectively. The Department of Transport does not

have its own resources to carry out its maintenance function and thus
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relies on the Natal Roads Branch to carry out the routine maintenance
procedures whilst the other three categories of maintenance are carried
out by contractors by tender. An exception to this is the maintenance of"a
portion of the N3 between Cedara and Keeversfontein which a -private
consortium, called Tolcon, is responsible for the maintenance of. Tolcon

raises funds in the form of tolls to offset its investment.

The maintenance of the national and provincial road network in Natal is
controlled and managed in five districts, each by a District Engineer. The
district is divided into three maintenance areas, each controlled by a
Roads Superintendent and comprising about 1000km of gravel and blacktop
roads. The area is usually sub-divided into two or three maintenance zones
under the control of an Assistant Roads Foreman. Each zone has a grader
gang who look after the gravel roads, and a blacktop gang who look after
the surfaced roads. Other maintenance gangs include drainage, litter,
landscaping, traffic counting, guardrail and signs. Each area also has a
gravelling and betterment wunit who regravel roads and also upgrade the
road at the same time by carrying out minor geometric improvements. Other
routine ‘maintenance activities are also undertaken by the private sector,
where additional resources are needed, or specialist tasks have to be
undertaken. These include road patching, road stud installation, weed

spray, noxious plant control, tree felling and road painting.

From Table -12 in Chapter 6 the maintenance budget allocation for
provincial roads for 1988/89 is provided under subhead 3K.. The
distribution of funds to the six items with a brief description of each

and its proportion of the total 3K allocation is :
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3K1 - routine maintenance R38,5m  45%
3K2 - regravelling R16,6m 19%
3K3 - reseal, rehabilitation, reconstruction R28,5m 33%
3K4 - minor structures R 1,8m 2%
3K5 - access to national monuments R 0,3m -%
3K6 - road safety projects R 1,0m 1%

TOTAL ~ R87,3m

N - routine maintenance on national roads R 8,4m

The field organisation undertakes the routine maintenance under 3K!1 and N,
and also the 3K2, and 3K4, 3KS and 3K6 work. The 3K3 work 1is done by
contract with the Maintenance Directorate supervising the reseal work,
whilst the Construction Directorate supervise the rehabilitation work.
With many of the routine maintenance activities let out to the private
sector, together with materials purchased, plant hired and other ser&ices
obtained from the private sector, a fair amount of privatisation is
utilised by the Maintenance Directorate. With the staff restrictions
imposed by Central Government and annual increase in length of road
network to be maintained, use has had to be made of private contractors to
carry out the work. However, a number of functions have had to be kept in
house because of by their nature it is not practical nor possible to
prescribe specifications for the work to be doné by contract. Also,

certain emergency work might have to be done which is best done with the

Roads Branch's own resources.

The Natal Roads Branch has achieved a fair degree of success to date with
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its implementation programme of a maintenance management system. It is the
most advanced road authority in South Africa in this field. The field
record of road inventory is complete and has virtually all been
transferred onto strip plans. The Estcourt and Pietermaritzburg Districts
are ahead with the actual implementation of the maintenance system in that
detailed production and work description records are being kept and
processed by a computer. The other three Districts have not yet reached
this stage but will do so once the initial learning curve is at an
advanced stage. However, use is made of computerised stores records, and
performing work according to the performance standards, for which

standards have already been set for most of the activities.

The budget control measures that are utilised by the Maintenance

Directorate, are now outlined.

4.2 Budget control

Maintenance work is an ongoing process although there could be seasonal
peaks caused mainly through the weather conditions which affect the work
done, or it is necessary for specific activities to be performed. There is
no significant fluctuation of expenditure in the routine maintenance work
which is carried out all year round, even during the traditional building

holiday in December, during which period routine work still carries on.

From the costing records of the Roads Branch, the monthly expenditure
under subhead 3K for the past four years is shown in Figure 29.2 A few
trends are noticed and worth commenting on. There has been a gradual

annual increase in the total expenditure on road maintenance. In the past
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10 financial years the maintenance subhead expenditure has increased
relative to the total Roads Branch vote, from 26% to 37% and is
illustrated in Figure 25. Referring back to Figure 29, it is noted that
there is an abnormal peak normally at the end of each financial year. A
closer 1look at this shows that the expenditure on item 3K3, which are
those activities of reseal, rehabilitation and reconstruction done by
contract, has been the main cause of this trend. This is partly due to the

costing procedure of delays being made in the processing of accounts.

In recent years Natal has been subjected to severe flooding. The severity
of the floods 1is best illustrated by the special allocation of funds
appropriated by Treasury for flood relief repairs to the provincial road
network, in the following two related flood periods:
(1) Domoina in February 1984 and subsequent flooding by
Imboia and other heavy rains - R18,5 million; and
(ii) September 1987 and February 1988 - R140 million

(estimate).

The more recent flood was certainly more devastating in financial terms.
The cost of services increased by an estimated SQ% in some categories as a
result of the supply/demand problem. The persistent wet weather sﬁbsequent
to the actual floods, hindered progress on the maintenance work, and added
significantly to the cost of work. This also had.an adverse effect on
normal contract work which was also affected by a lack of available
resources, which had been allocated for priority flood relief work. The
question has been asked by many people whether the road design standards

are adequate. It is found that there has to be a compromise between design
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standards and the cost of projects, which ultimately is decided by the
amount of funds available. Certain design criteria are adopted which best
suits the situation. Also, the expertise of design engineers has shown

tremendous advancement in recent years.

Referring to the funds made available for the maintenance of a road
network, a report by the South African Road Federation has revealed
interesting statistics.® Out of the total cost of a road infrastructure,
15% is spent on the infrastructure itself consisting of expenditure on the
provision, maintenance, administration and policing of this facility,
whilst the balance amounting to 85% is the actual road haulage costs,
comprising fixed and running costs. Thus, for a reasonable investment in a
road infrastructure, it can have enormous benefits to the road user,
including cost saving, improved safety and time saving. The World Bank has
calculated that about 1,8% of the replacement asset value of the road
infrastructure, should be spent on routine road maintenance to keep it at
an acceptable level of service and preserve its asset value. In the
1988/89 financial year only 0,8% has been allocated for routine
maintenance of the provincial and national road network comprising about
6000km of surfaced roads and 9500km of gravel roads, which is estimated to
have a current replacement asset value of R6000 million. The effect of
this policy by Central Government who controls the funds, is evident in
portions of the provincial and national road network which does not
conform to the prescribed and economical road standards. The situation is
drastic such that consideration is being given to rip up existing blacktop
roads and revert them back to gravel roads. This would lead to a loss in

overall benefit to the community, but is necessary if the optimum use is
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to be made of the available funds.

With the lack of adequate funds provided for road maintenance, it is
necessary that appropriate budget control measures are utilised. The
implementation of the maintenance management system will do much to offset
this shortage as it provides a means of carrying out the maintenance
activities more effectively and efficiently. It is essential that the
expenditure is closely monitored to ensure that the budget is being
utilised to the best advantage. The Maintenance Directorate has developed
a regular reporting system of reporting on expenditure. Detailed revised
estimates are compiled every four months, whilst weekly globular estimates
are presently being done. This latter function has become necessary as the
Roads Branch's manual costing system only provides the actual costs that
have been incurred, up to six weeks later to top management. The costing
system provides for costs to be recorded daily but current costs are
calculated on a monthly basis. The costing system used here is the same as
that used by the Construction Directorate. The introduction of a
computerised costing system will do much to improve the management of

funds.

The resources needed for the maintenance of a road network are very
diverse and complex in nature, and as it covers a wide area, it makes
management of these resources difficult. The nature of this line function
determines that the management of it should be decentralised. However,
present circumstances show that still not enough authority has been
delegated to the District Engineers to perform their functions adequately.

This situation was officially reported on in 1938 in the findings of the
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Commission of Inquiry into the Administration of the Provincial Roads

Department. It was recommended that an adequate devolution of authority
was needed to enable the District Engineers to carry out their duties
successfully and to maintain discipline amongst their staff. The
Commission also recommended that promotion opportunities should be
provided for engineers in the field, to enable them to aspire to a higher
level of mamagement. This will enable the more experienced engineers to
advance to the level of District Engineer, and who accordingly would have
the required level of authority to manage the increased devolution of
functions that are being decentralised. At present, there are a number of
financial and staff procedures which are only delegated to head office and
lead to inefficient administration. These include delegations of
purchasing materials and services out of contract and termination of
service of all employees. These restrictive measures only hinder the
process of effective administration. However, the Roads Branch is
presently reviewing additional functions which it can delegate to the
District offices. It is here and in the Area offices where the problems
are encountered, and where the Branch is first faced with problems and
complaints from the general public. This review process forms part of the
investigations being carried out on the Functional Evaluation Programme of

the Roads Branch under the control of the Commission for Administration.

5. SUMMARY

Any asset that has been acquired requires regular maintenance to preserve

its asset value. It is not feasible for an asset to retain its serviceable
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characteristics unless very high and expensive standards are set. To aid
the role of the maintenance engineers, the design engineer should be
innovative with their designs and be aware of the problems being faced by
the maintenance work force. The increase in traffic on South African roads
far exceed the budgets being provided for the maintenance of this asset
which is increasing annually in length. This imbalance is a world wide

phenomenon.

The Natal Roads Branch has had to make do with an inadequate supply of
funds to perform its maintenance function. There are a number of reasons
why this situation prevails and include Government's policy of giving
preference to defence, education and housing, and curbing public
expenditure, a lack of and awareness by officials of the benefits of a
sound maintenance policy where the benefits that accrue to society as a

whole, are not that visible.

Statistics have shown that about 1,8% of the replacement asset value of a
road network should be used for the routine maintenance of roads to enable
it to preserve its asset value. The current allocation of funds for the
maintenance of the provincial and national road network in Natal only
amounts to 0,8% of its replacement asset value estimated at being R6000
million for the approximate 6000km of blacktop roads and 9500km gravel
roads. With vehicle operating costs amounting to 85%vof the total road
infrastructure cost, an investment for the improvement in standards of the

provision and maintenance of a road network, will reap large benefits for

the road users.
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To help the Roads Branch make optimum use of the limited supply of funds,
it is in the process of implementing a maintenance management system which
has led to savings in the order of 20% to 30% when implemented in other
countries. This system is a useful aid to the maintenance engineer as it
provides a method for the proper planning, organising and control of
maintenance activities. How these activities are performed, was discussed
relative to the inter—felated activities of policy-making, planning and
programming. With funds becoming scarcer, effective budget control
measures are needed to ensure that the funds are being used to the best
advantage. Use of a maintenance management system leads to more effective
and efficient use of resources as it provides standards of work to be
performed and montitors the result by assessing the utilisation of men,
machines and materials by calculating the production and unit cost rates.

The development of improved maintenance practices is an ongoing process.

An essential part of this process is the development of a computerised
costing system which the Natal Roads Branch is planning. However, the need
for this system is urgently needed and requires that the implementation
process be speeded up. The manual costing system has been based on sound
accounting principles and can fhus be computerised with minor adjuétments
being made necessary. BAlso, the costing procedure needs to be revised to
allow for costs to be apportioned initially directly to the 3K subhead,
and thereafter to the particular item, _project and aétivity in this order
and not conversely as is presently the case. This will enable top
management to have the details of the maintenance budget within a few
days, and be able to take prompt action where necessary. Having timeous

details on the item, project and activity costs, will enable the middle



269

and lower management to take the appropriate action to ensure that the

optimum use is made of the available resourses.

The resources needed for the maintenance of a road network are very
diverse and complex in nature, and as it covers a wide area, it makes
management of these resources difficult. The nature of this line function
determines that the management of it should be decentralised. However, the
present circumstances that prevail show that still not enough authority
has been delegated to the District Engineers to perform their functions
effectively and efficiently. This situation was offically reported on in

1938 in the findings of the Commission of Enquiry into the Adminstration

of the Provincial Roads Department. The recommendation was made for an

adequate devolution of authority to be granted to the District Engineers,
and also that promotion opportunities should be provided for engineers in
the field, who accordingly would have the required level of authority to
manage the increased devolution of functions that are being decentralised.
This matter is currently under review in the Functional Evaluation
Programme of the functions of the Natal Roads Branch. This review process

is required to be speeded up, to enable an early implementation of the

recommendations.
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9. NEW BUDGETING AND

CONTROI. STRATEGIES

1. INTRODUCTION

The road authorities face a difficult problem in trying to render a
satisfactory service of the provision and maintenance of a road network
that meets the requirements of the road user. The problem revolves around
the availability of adequate funds provided by Treasury who do not rate
the development of the road infrastructure highly on the list of national
priorities based on the recommendations of the Central Economic Advisory
Services. The national priorities have been set according to the political
policy of the Government who then develop an economic policy which is
deployed through the Economi¢ Development Programme and the National
Physical Development Plan. Transport, and more specifically roads, is a

necessary prerequisite to the success of these plans.

This chapter looks at providing a few methods whereby more can be achieved
with the available funds and also how to obtain additional funds such that
the standards of facility provided, can better satisfy the demands made of
the road infrastructure to meet the requirements of these development
plans. The subject matter covers funding sources, the financing policy,
road network policy, budget control and privatisation and deregulation.
The recommendations made have been based on personal observations and also

from literature covering this subject.
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2. FUNDING SOURCES

The main source of funds for the provision and maintenance of the national
and provincial road network is the general State budget through the State
Revenue Fund from Treasury. Other sources are the national road fund,
loans and privatised roads. These are described to show what benefits can

be obtained for the development of the road infrastructure.

2.1 Treasury

The formula used for the allocation of road funds to the provincial
authorities has as major variables, the previous level of the province's
expenditure on roads, the number of vehicles registered and the length of
road network.' In recent years, various factors, including the excising of
large areas from certain provinces, and the registration of vehicles in
the province with the lowest registration and licensing fees, have
combined to render this formula not indicative of the road financial needs
of the provincial administrations. Until recently, Treasury allocated
funds to each province in a globular amount. It was then left to the
prdvincial authority to distribute its funds according to its own
priorities to the various votes. There has, thus, been an improvement such
that funds allocated for roads by Treasury are directly channelled to the

funding of the road infrastructure.

With the politicians determining the distribution policy of funds from
Treasury, it is best left to them to explain the shortfall of funds made
available for roads in preference to other priorities. Following the

deterioration of the road network as a result of the September 1987
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floods, and subsequent heavy rains, the Natal Roads Branch has adopted a
more professional approach in presenting their budget for funds by
providing more substantive evidence for the need to have more funds
allocated for roads. This includes providing statistical data of traffic
growth and benefits to be gained for the road user by means of reports and
visual material on television. With the road authorities having to compete
for funds with the other sectors in economy, this approach can only have a
beneficial effect on the decision-making of the politicians. It is
anticipated that the formation of the South African Roads Board will lead
to a better deal for the road authorities in control of the national and
provincial road network. It is intended that this Board would be
representative of these five road authorities and be in a better position
than  Treasury to determine the needs of the four provincial

administrations, with national roads now being their responsibility.

The Government has recently implemented an improved licensing structure
for all vehicles whereby the heavy vehicles, who do the most damage to
roads, now pay a much higher licensing fee. This, however, does prejudice
thé small operator who uses his vehicle for a limited mileage. It would
have been preferable for the collection of this income to be’ made by a
levy on fuel used, as this would best satisfy the user-pay principle
whereby the more the vehicle is used, the more the operator contributes to
the levy. This is in line with the Government's curreﬁt economic policy of
ensuring that the user should as far as possible pay for the services
received.? When this principle is appliéd for the provision of roads, it
means that road users would be taxed in such a way as to cover the cost

providing the road system. The Government in 1987 adopted the
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recommendations made by the National Transport Policy System on this user-
pay principle. Thus, the road user payments, consisting of licence fees
and fuel levy, should cover the costs incurred in providing the road
system. This forms the foundation of determining how much revenue to
collect to satisfy the optimum requirements of a road network which is

both safe and economically viable.

2.2 Dedicated road fund

Until recently, a National Road Fund existed for many years for the
funding of the national road network. This fund was a dedicated one
whereby funds collected was dedicated for the funding of roads. A levy was
raised on the sale of petrol and diesel for commercial wuse to operators
who use the road network, and is a realistic means of collecting funds for
road purposes. Treasury determined the levy rate and also how much income
was derived from the sale of fuel as the consumption hereof is a state
secret. By monitoring the funds accruing to the national road fund, which
is affected by the fuel levy and volume of traffic, the Department of
Transport was able to plan the national road network accordingly. Projects
thfoughout the.country were built according to their priority rating from

money collected from all road users.

However, on 1 April 1988 Treasury took over the administration of the
national road fund as it insisted on maintaining contfol of the collection
of all public money. The fuel levy was an easy means of collecting money
from the general public for use on other priorities not neceSsarily
related to roads. This is rumoured to have taken place in the proposed

fuel price increase of January 1989 which will be used to fund the
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increase in salaries being granted to the Public Service on 1 January

1989.

The dedicated road fund is a fair and realistic means of collecting money
for the preservation and development of the road infrastructure. The
general public would be in a position to exercise support or disapproval
of the fuel levy rate according to the standard of facility that they are
prepared to pay for. This is especially.so when the cost of providing and
maintaining a road network only amounts to 15% of the total transportation
costs as seen in Chapter 8. Thus, for a nominal increase in fuel levy,

there can be many benefits accruing to the road transportation sector.

2.3 Loang

The next type of funding source, is the floating of bonds for the
financing of a road. This has successfully been used to finance the
nationél toll roads situated on the N2 at Tsitsikamma and the N3 at
Mariannhill. The Department of Transport has full control of both these
toll roads and repays the loans from tolls collected. Essentially the
principle is one of acquiring a loan to finance a road enabling it to be
built at an earlier date such that it can be most advantageous to the road
user. Alternatively, the road would only be provided at a later date once
adequate funds have been collected from the general public. The facility
of obtaining loans from the open money market is ﬁot available for the
provincial administrations. However, if at all possible to obtain, it can

have good financial benefits where loans can be obtained at rates lower

than the inflation rate.
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This method of obtaining loan funds is particularly suited to a developing
country where capital is required in so many sectors of the economy. Road
infrastructure is unfortunately a sector which does not always enjoy
fiscal support, as noted by the real decline in State road funds. Loan
funds provide a means of implementing economically viable toll projects

earlier than would otherwise be the case. In June 1983 the National Road

Act, 1971 (Act 54 of 1971) was amended to facilitate the levying of tolls
on national roads. 1In terms of this Act a road toll project has to be a

portion of a national road and be declared as such.

2.4 Privatised roads

An extension of the loan funds obtained by the Department of Transport for
the funding of portions of the national road network, is the privatisation
of roads which provides a means whereby roads can be built sooner. The
advantages seen in privatisation are that funding will not primarily be a
State responsibility, different funding sources can be utilised, a new
private industry will be established, economics of stage construction can
be employed more effectively, road management is introduced, and the
fuﬁding of maintenance and expansion 1is not entirely dependent on

Government funds.® The issue of toll roads will now be discussed in more

detail.

2.4.1 Toll roads

The fundamental issue of toll financing is that it is applied according to
what the road user is prepared to pay to use the facility, and essentially
is able to afford. It certainly assists in achieving a level of transport

funding which is affordable by the country. Toll financing provides a
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means whereby the private companies can charge motorists a fee to use the
road, and accordingly recover the costs of providing this road. With the
gradual reduction in funds being made available for roads, the Government
saw this method of privatising portions of the road network, as a means of
improving the existing national road network at a much earlier date, and

is in line with its policy of privatisation and user-pay principle.

With funds for roads becoming scarcer and in line with the Governmént's
current policy of privatisation, concessions have been provided whereby
sections of the national road network have been privatised and will  be
managed by two groups of consortiums, namely Tolcon and Tollway. They will
be responsible for the functions pertaining to the financing,
construction, maintenance and operation of these sections and as a reward
will levy a toll on the motorists who use this'facility, providing a means
of obtaining a return on their investment. The concession period has been

set at 25 years and is renewable for a similar period.

2.4.2 Advantages and disadvantages of toll roads

Thé advantages of a toll road project are as follows:

(i) toll financing enables deserving projects to be built at
an earlier date;

(ii) toll financing is deflationary, whereas an increase in
fuel levy is inflationary as this géneral increase would
lead to the whole country increasing their tariffs on
goods sold;

(iii) only the road user pays the toll and is thus the most

equitable form of financing to the road user; and
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(iv) the fuel system of financing is one where the present
generation pays for the benefits enjoyed by future
generations, whereas with toll financing the future

generations also pay.

The disadvantages of a toll financing scheme are:

- (1) cost of collection of toll fees is much higher than in
the fuel levy system and can be in the order of 15% of
the toll fee;

(ii) imposing a toll discourages some road users who then use
the alternative route and consequently lowers the rate
of return on the capital invested which is a
disadvantage to the national economy; and

(iii) other road projects in the country were funded by levies
raised from all motorists, whereas now only the users of

the toll road would finance the project.

When viewing the advantages and disadvantages of a toll financing system,

the former views have preference, but the advantages can be 1lost if an

unrealistic toll fee is set.

2.4.3 Toll fee

The three commonly used travel parameters are time, distance and cost. The
income on a toll road depends on the toll fee and the traffic volume. The
cost of wusing a toll road is often referred to as a "behavioral"” or
"perceived" cost since it is the cost which is assumed to affect the

decision-making process of the trip maker. The perceived cost 1is
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subjective and differs from the economic cost which is the real cost
consumed in travel and transport. The perceived cost for passenger cars is
the fuel and travel time cost whilst for goods vehicles it also includes
the financial cost of travel. Private motorists tend to ignore the annual
cost of depreciation, finance charges, insurance and licence fees as these
are not distance related, in preference for the marginal cost of travel
which is only the fuel and servicing cost. Legislation has permitted the
toll fee to be set at 75% of the perceived saving in using the toll road
in preference to the alternative route. The occasional road user might be
attracted to a toll road, but regular road users would avoid using the
facility if his perceived benefit is much less than the toll fee. There is
also a tendency to not taking time saving and road safety into account

when comparing options.

2.4.4 Toll roads in Natal

Tolcon is responsible for the operation of the N3 route between Cedara and
Alberton. The tolls being levied presently at Mooi River and
Keeversfontein appear excessive, as they do not reflect the savings
pefceived by the average motorist who only consider their marginal cost of
travel to be the fuel and servicing costs. However, users in the business
sector include the cost of time which makes a significant difference.
Tolcon have undertaken to finance this whole toll route which is primarily
why it has set high toll levies, although the levy isbless than the 75% of
the perceived saving which it is allowed to claim. Tolcon's investment in
rehabilitating the Cedara to Frere section and maintenance only of the
Frere to Keeversfontein section, provides a basis for charging tolls on

these sections as well; but this forms part of the overall financial
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package made between the National Transport Commission and Tolcon.
However, Tolcon is taking advantage of charging almost the total toll fee
allowed amounting to 75% of the perceived benefit, on the Cedara to Frere
section on which it spent about R68m on rehabilitation. The toll fee was
calculated on the benefits a motorist would enjoy in not having to use the
existing substandard alternative road which is 20km longer. Tolcon acted
merely according to the terms of their agreement with the Department of
Transport, which allowed them to toll an existing facility. Tolcon has a
commitment of incurring expenditure in the amount of R1400m in the next 25
years on upgrading and maintaining 169km of the N1 and 438km of the N3, as
shown in Figure 20 in Chapter 6. To enable Tolcon to recoup its investment
and finance its current operations, they are charging almost the maximum
allowable toll fees. However, the opinion is that Tolcon should only
recover its investment of R68m on the Cedara to Frere section as this is
an existing road which the public has already paid for. The Department of
Transport is currently reviewing its policy to reduce the toll fee to this

acceptable level, but it will have to compensate Tolcon accordingly.

There is also a toll road situated on the N3-1 at Mariannhill, and is
known as the Field's Hill bypass. This road is the responsibility of the
Department of Transport who financed the provision of this facility,
partly from a loan. The toll fee that has been set, 1is to finance the
redemption of this loan. The fee is much lower than the other toll road
projects, but the circumstances are different. Here, the project costs
were lower, alternative route is not much longer, and the traffic volumes
are much higher. Only the operation of the toll plaza is privatised, with

all revenue accruing to the State fund. No other toll roads are planned
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for Natal, although this has been mooted at great length. The N2 on the
north and south coast, are not financially viable as toll roads when
considered as a whole system, as their revenue would not be able to
support the capital cost. As an alternative, it would be possible to toll
these roads and charge the maximum possible toll fee, such that it remains
attractive to motorists, and any shortfall in funds to complete these

roads, could be obtained from Treasury.

Taking all factors into account, the implementation of the toll road
system will have positive advantages for the overall community as it is an
ideal system of the user-pay principle, and also it provides a good road
at an earlier date than would normally be the case.It is evident that
there has to be much public relations work to advise the public of the
benefits of a tolled road. Motorists using the toll road for business

purposes can treat the toll as tax deductible, making the toll road more

attractive.

Other funding sources which are of a minor nature inglude recovering the
acéident costs from the motorist concerned and also increasing the
contributions made by private developers to improve the public road
network to satisfy the increased traffic demands caused by the
development. Both these costs are in general treated as a cost for the

government as it is the function to provide roads as a social service for

the benefit of the community as a whole.

When selecting a funding strategy there are five interrelated criteria

which should be considered, namely yield and stability, ease of collection
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and administration, impact on investment, equity and legality. Public
administration concerns itself with optimising the revenues collected from

various sources by keeping the cost of administration as low as possible.

3. FINANCING POLICY

The road industry is but one of the sectors in the overall economy. To
enable investors to be attracted to the road industry; the road
authorities must ensure that the financing policy that it adopts, best
meets the requirements of these investors who otherwise would be attracted
to the other sectors which include mining, agriculture, manufacturing and
industrial. The road industry being one of the most capital intensi;e in
the c¢ivil engineering industry, is most susceptible to financial -
fluctuations. The road industry relies on a large quantity of unskilled
and skilled labour to perform the actual physical work. With the prevalent
financial fluctuations inl the road industry, the employment figures of
this group of labour vary significantly whilst the managerial group is
relatively stable. The scenario of the road industry is consequently one
of high risk and low return. By adopting a sound financing policy, much
can be achieved by the road authorities to provide a stable industry. The
policy will be looked at with reference to the budget procedure, contract

policy, legislation and devolution of authority.

3.1 Budget procedure

The budget procedure whereby funds are appropriated annually for the

particular financial year, makes it difficult to have accurate road



283

building programmes. The lengthy process between the initial planning of a
road programme for a particular year and the actual approval of
expenditure for the project, can take up to ten months. The budget is
normally finally approved in June whilst the financial year has already
commenced on 1 April. This has a dual adverse effect on the proper
plénning and implementation of a road programme, firstly the public
functionaries responsible for the preparation of the road programmes are
delayed through uncertainty, and secondly the public officials,
consultants and contractors who carry out the implemenéation of the
programme need adequate advance notice to obtain the necessary resources

to do the work.

The fluctuation and reduction in funds for road improvements have meant
that the road authorities have had to consider the options available to
ensure that a reasonable road system is maintained. An unfortunate result
of thisvreduction in road projects is that it leads to a reduction in the
available expertise in this field and when there is an upsurge in funds,
the public institutions are unable to make use of the funds. To ease the
uncertainty it is proposed that projects of a capital nature should have
specific funds allocated to it over a three-year cycle, and also that

there should be a roll-over of funds between financial years.

In the first instance, the capital projects lead £o an increase in the
value of road assets so have a benefit for the road user. By providing
funds over a three-year cycle, enables the public officials to adequately
plan the implementation of road projects. This will lead to added security

for all the institutions and organisations involved in the planning and
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implementation of improvements to the road network., It has happened all
too frequently that tenders are called for projects, and these have been
submitted when suddenly due to a lack of funds the tender is not awarded.
Wwhen tenders are called for again, the previous lowest tenderer is at a
disadvantage as his price will be used to his disadvantage. Before tenders
are called for there should be a guarantee that funds are available. The
only reason that a tender is not accepted should be if the price differs

significantly from the estimate.

The present situation is such that the Natal Roads Branch have adopted the
policy of preserving the existing road infrastructure and accordingly
allocated funds for road maintenance as a priority, and thereafter
allocated the remainder of funds to construction. This policy is supported
in that it 1is essential to preserve the existing road network as in the

long term it is more costly to try and reinstate a collapsed road system.

The second proposal of permitting a roll-over of funds between financial
years, will lead to better control and use of funds. The numerous problems
thaf occur in trying to balance the budget annually, cover a wide field
and include adverse weather, inaccurate and delayed cost reports, unstable
labour force, and a failure by contractors and suppliers to meet the
scheduled delivery dates. As the financial year approaches the end, there
is always a mad scramble to balance the books as thé present financial
legislatibn does not permit funds to be carried over or brought forward
between financial years. Any funds not expended have to be returned back
to Treasury who then utilise these funds on all its institutions. It is

recommended that 10% of the annual allocation be allowed to roll over
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either way between financial years. This will lead to better management of
the available funds and will ensure that there will be better control on

the effective use of the funds.

Thus, by providing a facility to have funds allocated for capital projects
over a three-year cycle, and providing a 10% rollfover of funds either way
between financial years, will do much to improve the planning and control
of the use of funds. It will also lead to more regular and smoother
expenditure of funds and the abnormal monthly expenditure on the
provincial road network near the financial year-end as noted in Figure 25
for construction in Chapter 7 and in Figure 28 for maintenance in Chapter

8, will be avoided.

3.2 Contract policy

There is no doubting that a sound set of contract documents and
specifications leads to better value for money. There has been continued
consultation held between the South African Federation of Civil
Engineering Contractors and the Committee of State Road Authorities in
accépting a conditions of contract document which will suit all road
authorities.® At present there are many varying conditions of contract
documents which the various public institutions and local authorities use,

and this only leads to conflicting standards and misinterpretation of the

conditions of contract.

The policy of how contract payments are made, has a significant effect on
the pricing strategy of a contractor. The constituents of the contract

document which affect the price, are the value of establishment allowed,
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composition of the price adjustment formula, monthly pay certificates and
retention monies. Loading of the establishment price to receive high
initial payments and an imbalance in rates are not permitted. The Natal
Roads Branch have adopted a policy of processing the monthly pay
certificates within days and have also released the full retention of
money held on completion of a project in lieu of a bank guarantee to cover
any work to be done during the maintenance period. This has led to lower
prices tendered on the Branch's projects relative to o£her clients who can
take up to 90 days to process their payments. However, recent developments
in the pay procedures of the Provincial Accountant indicate that the pay

period could be as long as 30 days which is not supported.

There is no doubt that civil engineering contracting is a high risk
business. In fairness to both parties, it is not unreasonable for the
client to seek ways and means of maximising his security against non-
performance. However, on the other hand, the contractor will endeavour to
maintain a healthy cash flow. The General Conditions of Contract document
generally specifies the retention to be held by the client who also has
other security in the form of bonds, common rights and unpaid work. The
retention money withheld is not meant to be used to supplement the
employer's finance requirements but should be.held in trust. The building
industry provides for the retention to be kept in an interest bearing
account in the favour of the contractor, whilst Ehe civil engineering
industry does not. It is apparent that this is not permitted as the public
sector is not prepared to adopt this system. No doubt the contractors

price this shortfall into the tender price.
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The Civil Engineering Advisory Council has recommended to all employees
that an unconditional guarantee be used in place of a surety bond.® The
Council considered that the use of such unconditional guarantees, as an
alternative to retention sums, would be anti-inflationary. The cost of
raising surety bonds and wunconditional guarantees is much less than
allowing for the withholding of retention money, which advantage would be

passed onto the client.

The contract price adjustment formula, known as the Haylett formula,
attempts to compensate the contractor for a rise in price due to
escalation. The formula gives a different weighing ratio to each of the
labour, plant, materials and fuel cost components depending on the nature
of the project. A problem with this formula is that it uses the average
increase of a range of products and could vary significantly from the
current price. However, provision is made to pay for specialist materials
such as bitumen on a rise and fall basis, as this product is subject to
severe price changes due to availability' on the foreign market and
fluctuation in the dollar/rand exchange rate. This method is preferred and
caﬁ be extended to other contracts where key materials form a major part

of a contract, such as for roadline painting.

Essentially a contract pay procedure should be adopted such that it
protects the security of the investment for the client, but also permits
an adequate cash flow for the contractor to enable him to meet his

commitments. Ultimately, any positive policy can only benefit the client,

who will have more funds at its disposal.
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3.3 Legislation

The economic measﬁres implemented by the Central Government has an effect
on the road industry. The measures which have led to a negative effect
include the higher import surcharge on capital equipment and spares,
increase in general sales tax, and the fuel price increase which will
through the direct and indirect effects push up the cost of road
construction and this in turn, will reducé the amount of work which can be
undertaken from the limited funds which are available. The present general
sales tax (GST) system is to be replaced with an invoice method value-

added tax (VAT) with effect from next year.”

The implementation of the VAT system will lead to the taxation of
construction activities although no credit will be allowed for tax paid on
capital goods. With the GST system the contractor pays tax on the inputs,
which overall provides a lower cost for a project. Ideally it would be
advantageous to zero-rate all capitalvprojects. To ease the effect of the
legislation measures, road authorities are recommended to adjust their
operations to make use of tax avoidance which permits the use of legal
meésures to reduce their tax liability. Examples hereof include the usage
of claiming a fuel rebate on construction activities and utilising hauling
contracts to specifically transport material. Under the GST system no tax
is paid on the hire of machines which specifically transport material on a
cubic meter-kilometer rate as this is regarded as a Service, whereas if
the machines are hired on an hourly basis, then general sales tax is

payable, notwithstanding that the same operation is being undertaken.

A new means of terminating current road programmes is the wuse of sunset
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laws passed by legislation. This technique has been successfully used in
the United States of America and provides a means of improvingj the
performance of the government and the accountability of bureaucrat.® In
the past, self-examination has focused on management by objectives,
decentralisation and reorganisation, and prior to this on rational
decision-making and systematic planning. Current trends focus on resource
allocation through =zero-base budgeting and also legislative and program
evaluation through regulatory reform and sunset laws. A sunset law is a
special kind of law which automatically terminates government programmes,
regulations or other laws after specified time periods unless the
legislatures decide to reintroduce the programmes. If these are not
reviewed or acted upon, then they will automatically be terminated. Sunset
is not meant to replace the executive management and evaluation functions,
but rather to supplement them with a rigorous parliamentary review.
Examples of sunset laws which could be introduced to provide an improved
means of managing the road infrastructure, include use of cheap labour to
provide job opportunitieé, abandonment of toll roads if excessive traffic
uses the alternative route leading to a higher accident rate, and specific

tax incentives to boost development, all three for a specified period. The

use of sunset laws is a useful technique to enable road programmes to be

more effective and efficient.

3.4 Devolution of authority

In line with the Government's policy of the devolution of functions to the
lowest level of authority possible, the Natal Roads Branch is implementing
the decentralisation of numerous functions to the offices of the District

Engineers in the Maintenance Directorate. To enable these functions to be
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performed effectively and efficiently, there also has to be a devolution
of authority. It is thus essential for the more experienced engineers to
be employed here, by providing promotion opportunities in the field. They
would then have the required level of authority to carry out the work
which has been delegated to the District offices. The financial
delegations should accordingly be amended, to enable purchasing decisions
for goods and services, to be made as close as possible to the source

where the work is being implemented.

The road authorities should accordingly make better use of its available
funds by attempting to amend its financing policy, which will lead to a
more stable civil engineering industry and subsequent reduction in

projects costs.

4. ROAD NETWORK POLICY

South Africa is a country which has a population having standards which
vary between those of the First World and Third World. To best make use of
the resources available, there is a need for amending the road standards
to best satisfy the expectations of the community. South Africa is known
to have one of the highest standard of rural road network in the world. By
amending the geometric standards, more can be achiéved with the same
amount of resources. Howéver, this must not be sacrificed at the expense
of providing an economic and safe facility. The effect which stop-gap
funding has on the road infrastrucﬁure and how best use can be made of the

limited resources, is discussed with reference to the policy to be adopted
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for the development of the road network.

4.1 Stop-Gap funding

There is a saying which states that the public has to Qay for good roads,
whether they have them or not. The retired Director of Roads for the Cape,
Mr. de  Kock, outlined measures that can be carried out in the short,
medium and long term to prevent the complete collapse of the road system.®
Roads have two major design parameters, namely materials design to obtain
structufal strength and geometric design to provide a roaa alignment.
Depending on the available funds, which in recent years has followed a
process of being stop-gap funding, measures can be implemented to improve
or retain these two design criteria. The initial reaction is to apportion
funds to preserving the road surface in preference to providing improved
geometric standards. This philosophy cannot be faulted, bﬁt can lead to a
dangerous situation whereby the road is not safe and has a lower level of

service.

With the rapid development of urbanisation and subsequent industrial
growth, the policy of stop-gap funding cannot be supported. A plea is made
for the politicians to understand the plight of the road authorities to
realise that it is essential to not only maintain and upgrade the existing
road system, but that new roads are also needed to meet the demands of the

community. Improved road standards will lead to saviﬁgs in transport and

in the general economy.

4.2 Use of limited resources

The problem of limited resources for infrastructure development is a
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world-wide phenomenon, but particularly in a developing country, and South
Africa 1is regarded as such. Getting the most out of limited resources is
an important aim at any time, but it is more important in times of
economic stringency. This is the problem facing the road authorities. The
former Director of Roads for Natal, Mr. R.B. Hindle, recommended that
there are various strategies that can be adopted to tackle this problem in
a meaningful way, and with the modern techniques available involving
computerisation, these strategies can.be improved and refined to ensure

greater efficiency.

The most important strategies are as follows:'®°
(1) optimum programming of major works;
(ii) cost effective design and specification of new works;
(iii) traffic engineering improvements;
(iv) appropriate and timely resurfacing of blacktop roads;
and

(v) efficient maintenance management.

The Natal Roads Branch are on the way to implementing these strategies. To
provide for improved traffic flow, numerous low cost road safety projects
have been implemented together with other geometric improvements of slip-
lanes and refuge islands. The implementation of the maintenance management
system is progressing at a satisfactory pace but.needs to be hastened
along once the learning curve has been completed. The availability of
funds affect the programming of major works and the resurfacing of

blacktop roads. There is a need for more cost effective designs and

specifications.
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The current policy on road matters can be improved in certain areas. The
national road fund only finances work on the declared national road
network, notwithstanding the fact that the Province's road network haé to
carry this traffic where the national road network has not yet been
developed. Examples hereof are the alternative provincial roads used on
the N2, N3 and N20. It is felt that the national road fund should finance
the routine maintenance of these ﬁrovincial roads. Also, more emphasis can
be placed on developers and local authorities accepting more
responsibility in the financing of the national and prévincial road
network, where their deQelopments have a direct influence on the road
network, notwithstanding the observation made earlier that the provision
and maintenance of the public road network is a social service for the
benefit of the overall community, and should accordingly be financed by

the Public Service.

Financing alone cannot solve the problems of the country's road network.
Every effort has to be made to use the various techniques available to
achieve optimum results in programming, design, traffic ‘engineering,
pavement management and maintenance management. A dynamic and optimistic
outlook will go a long way towards achieving these results. Careful
targeting of the research effort can accelerate the search for innovation,
which is the key factor in making the best use of the 1limited resources.
But, it requires the presence of the most expefienced and proactive
management staff to remain within the road authority institution to quide
the search for, and use of the most innovative techniques of preserving

and developing the road network in Natal.
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5. BUDGET CONTROL

During the present time of economic austerity, the Government is faced
with declining revenues and political constraints on increasing taxes. As
the budget reflects the policy of the Government, then political policy is
in fact budget policy. The road programmes set up in the budget are
accordingly a reflection of the national priorities. Top management sets
about performing the technique of . policy-making to determine which
projects to place on the road programme. The budget has to be presented in
such a way that it can be used as a tool by top management for testing the
results against the objectivés set and expectations cherished at the time
the political decisioﬁs were made. Thus, the budget has to be controlled
and with modern computerisation systems this task is made easier as

discussed here.

5.1 Control

Budget control is not used in the sense of the power to decide, but means
watching the implementation of decisions through follow-up and feed-back,
and relating effects and consequences to aims and expectations. With the
decline in real terms of money made available for the implementation of
road programmes, there has had to be a restraint in publ%c expenditure.
Whilst in some cases the restraint in expenditure has been the result of
more rational use of human resources through improvéd productivity, the
decline in funds }s mainly attributed to the Government being forced to
cut down on public expenditure to match the revenue received. The
expenditure to be incurred is only decided after due consideration of the

resource availability. Control of public current expenditure is an
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integral part of budgeting. Within the context of control the following
separate processes are observed:

(1) expenditure has to be matched with revenue;

(ii) allocation between competing road projects;

(iii) budget implementation; and

(iv) post-budget evaluation.

Budget execution is an important means for the translation of government
activities into reality. The primary goal of effective cash management is
to make cash available when needed. It requires, among others, assessment
of trends of expenditure, advance information about the timing of
expenditure, forecasts of cash requirements, and the monitoring of the
appropriation account programme by programme. In order to assess whether
budget execution has been achieved with acceptable economy efficiency and
effectiveness, value for money has become an important vyardstick for
judging budgets and development programmes. Financial stringency has given
added urgency to this approach. It requires information systems to be
established reporting both on performance and on expenditure. For the
latter aspect, the development of an electronic data system is essential
within the Natal Roads Branch. The techniques and measures adopted to
control expenditure, have to reflect the circumstances of the road

programmes according to the style of the administrative and organisational

arrangements.

The existing costing system of the Natal Roads Branch has been developed
on sound principles whereby costs are apportioned to the particular

projects including overheads, transport fees and other incidental
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expenses. The only costs not apportioned are those incurred at head
office. It is considered that this would be the next 1ogicai step. For
1988/89 the head office overhead costs are estimated to be R7,5 million
and represents 3,0% of the budget as reflected in Table 12 in Chapter 6.
The overhead cost component of the line functions of the Construction and
Maintenance Directorates should be apportioned to the subheads 3L and 3K,

respectively.

However, the costing procedure needs to revised to allow for costs to be
apportioned directly to the particular subhead under the costing
categories of expenditure on men, machines, materials and services
purchased from the private sector. Thereafter, these costs could be
apportioned to the particular item, project and activity in this order,
and not conversely as. is presently the case. This will enable top
management to have details of the current subhead expenditure Qithin a few
days, whilst middle and lower management would have access to the item,
project and activity expenditure details shortly thereafter, providing the

costing is computerised.

Preliminary additional budget control measures can be implemented by
running a dual costing system and use of the S-curve expenditure graph. In
the dual costing system, costs are kept separately. As orders are
processed, the value thereof should be dealt with as a committed expense
although the financial transaction would only in reality be treated as
expenditure once the delivery of the goods or service has been made. Use
of the forward committed cost record enables management to plan future

financial transactions, providing a means of better budget control. At
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financial year-end, the estimated committed expense will equal the actual
expenditure as the funds are not transferable between financial years.
This entails having to revise the estimated committed expenditure relative

to those goods and services which can be delivered before year-end.

The second simple technique of maintaining budget control is the use of
the S-curve shown in Figure 30.'' The S-curve is the envelope within which
contract expenditure is expected to remain. The upper and lower limits are
developed from experience and may be varied according to the nature of the
project. For projects which are correctly managed and implemented, then
the expenditure profile wéuld remain within the envelope. Expenditure on
civil engineering projects traditionally follow a S-curve shape.
Initiaily, expenditure is slow whilst the contractor gets established on
site. As the contraét progresses, so the tempo of work also increases.
Road projects generally have a steep increase in expenditure when the more
expensive constituents of the layerworks and surfacing are constructed.
This is followed by a tapering off of activity whilst the final finishing
touches are performed. A deviation out of the enveloped on the lower
limits indicates slow progress and necessitating greater input of
resources. Here the budget would be underspent. Conversely, a deviafion
out of the envelope on the upper limit indicates fast progress due to a
greater input of resources which will lead to a possible shortfall of
available funds in the’ budget. This is common in a depressed economy where
there are few jobs available, resulting in contractors putting their spare
resources into a particular project. The cumulative summation of all
expenditure profiles provides a useful tool for top management to control

the cash flow position, which is best done by computer.
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FIGURE 30 : EXPENDITURE CURVE OF N3-5 PROJECT
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5.2 Computer systems

One of the major inventions of all times is that of the computer. It has
enabled calculations of varying problems to be determined relatively
quickly. To aid top management to control the budget effectively, it is
essential for the Natal Roads Branch to computerise its costing. It will
then be possible to have more accurate and up-to-date information of the
current financial position. The system can further be extended to record
the projected cash flow of contracts and monitor this with actual
expenditure. There are various software packages available which are
suited to the cost control of projects and are also able ‘to prepare a
programme and schedule of projects. It is also possible to prepare budgets
from input information on the project details, relating to the usage of
men, machines and materials. This then provides data on how many projects
can be undertaken. Thé usage of computers can be further developed to
create a network of information control which is based on having computer
systems as close as possible to the source of the expenditure. This would
be at the particular project or area office where work is managed. The
computer has done much to improve and provide accurate information of the
progress of projects together with budgets, which then aids the public

functionaries to better manage the available funds.

With the budget being a statement of the political policy, it needs to be
properly controlled to ensure that the programmesvthat are planned are
executed with the optimum use of resources. Good management of the budget

based on sound accounting principles, will lead to better use being made

of the available funds.
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6. PRIVATISATION AND DEREGULATION

There is a wide acceptance of the premise that privatisation and
deregulation are in many respects closely related processes. Nevertheless,
the two concepts are clearly distinguishable. Both the reduction of the
role of the public sector in the economy and minimum interference by the
State, promote the optimal functioning of market mechanisms- and self-
regulation. Whereas privatisation deals with the role of the State as a
participant in the economy, deregulation is the process .through which
measures taken by the State to regulate transactions between private
parties are brought into line with the objectives. of its deregulation
policy. The effect which these two processes may have on the management of
the rural road network is now discussed with particular reference to the
White Paper on Privétisation and Deregulation in the Republic of South

Africa.'=

6.1 Privatisation

When Louis XIV of France asked the private sector what they expected of an

effective and efficient public sector, their reply was "laissez nous

faire", which translated means "let us get on with it".'® However,
Louis XIV did not take this advice and instead instituted a system of
controls and subsidies, the long term consequences 'of which, was the

holocaust of the French Revolution. On the other hand, Britain, which did

follow the laissez faire policy at the time, became one of the richest and
most powerful nations. Economic hiStory seems to prove that public

administrators can do more for the general well-being of their country -
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as opposed to the private sector - by doing less.

6.1.1 South African economy

The growth of the Public Sector in South Africa is not unique and is
common amongst the industrialised countries of the Western World as well
as many developing countries. This has been caused by the need to provide
services to a fast growing population in changing circumstances which have
been influenced by a number of external and internal events which have had
an increasingly negative effect on the South African economy. These events
include the o0il crisis in the seventies, fluctuating exchange rates
affecting the gold price, development of Third World debt problem in the
eighties which exerted a marked influence on the international capital

movements, and South Africa's own political policy.

The participation of the South African Government in the economy is
reflected, inter alia, by the public expenditure as a percentage of the
gross domestic product which in 1985 amounted to 38,1% with 26% of this
being at Central Government level. This has been necessary to enable the
Government to'implement its political policies of giving priority to
expenditure on defence, housing and education. Inflation has also had a
profound effect on the South African economy. In the eighties the
inflation rate was about 14% whilst in other major countries it was about
a third of this figure. The United Kingdom, in particular, tackled the
prime causes of inflation with a fair‘measure of success by means of
fiscal and monetary measures and also a policy of privatisation. It
realised that the root causes of inflation included overregulation,

expenditure beyond a country's financial means, inflationary monetary



302

policies, and taxation which stifled initiative. These factors discourage
savings and investment and promoted low productivity. Fixed investment in
the public sector has been low due to funds being needed to pay interest
oh public debt, subsidies, finance State corporations and enterprises. At
the same time, there has been a marked concentration of financial power
and take-over of successful enterprises in the private sector. 1In the
period 1981 to 1984, 54% of net investment in the private sector was made
in the finance, insurance, fixed property and business service sector,
whilst only 17% was channelled into the production sectors of
manufacturing, mining and agriculture the expansion of which is so

necessary for the creation of employment opportunities.

6.1.2 Privatisation process

Against the above economical and political background, South Africa is in
an ideal position to pursue a route of increased privatisation which can

be defined as:;'*

"the systematic transfer of appropriate functions, activities
or property from the public to the private sector, where
services, production, and consumption can be regulated more
efficiently by the market and price mechanisms".
The privatisation process forms part of a strategy whereby firstly, the
public sector's involvement in the economy can be limited or reduced so
that more capital, means of production and opportunities can be made
available to the private sector; and secondly, the private sector is given
the opportunity to develop and grow optimally and with minimum State
intervention and regqulation. The purpose of privatisation is to improve

the performance of the economy in the following manner:

(1) effective use of production factors;
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(ii) optimal functioning of market forces; and
(iii) increasing the percentage of net fixed investment in the

private sector.

The methods whereby privatisation can be implemented are :
(i) sale of public sector enterprises and assets;
(ii) partnerships; :
(iii) leasing of business rights;

(iv) contracting out; and

(v) discontinuation of a service or activity.

The Government can see little long-term advantage in totally alienating
the assets of a public sector monopoly. One of the envisaged benefits of
privatisation is thei dereqgulation of markets currently dominated by the
public sector in order to establish a number of enterprises and thereby
create competition in the market. Privatisation is not an end in itself,
but forms part of the policy and strategy intended to achieve economic
development and growth. Functions which are so intimately related to the
public interest that they require performance by public officials, will
not be privatised. An example hereof is defence of the country, although
it is possible that some of the activities forming the function, could be
privatised, such as the supply of military vehicles. Initial reactions are
that services and products will apparently cost more éfter privatisation,
but this will not ipso facto be a reason for not privatising it. The cost
of goods and services provided by the public and private sectors often
differs due to the real cost not being reflected due to hidden costs,

subsidies, discounted interest rates and tax liability.
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Privatisation of a function or activity will accordingly be implemented in
.the following cases :
(i) does not entail a real risk to State security;
(ii) does not defeat the constitutional, social or ecological
objectives served by the function or activity;
(iii) must be reconcilable with the policy of competition; and
(iv) Dbe to the long-term benefit of the taxpayer or community

in general.

With privatisation\ there will be increased participation of the private
sector in the economy, and this will lead to a broader tax base, thus
generating additional income to finance the essential state programmes.
The effect which privatisation can have on the road network is now dealt

with.

6.1.3 Effect on road network

Tﬁé provision and maintenance of the national and provincial road network
is to remain a public function and the responsibility of Central
Government. The National Transport Commission and four Provincial
Administrations will fetain control of the rural network. However, there
are a number of activities which have been, and will still be privatised

to fulfil the aims of the Government.

A major recent development is the formation of two concessionaires, namely
Tolcon and Tollway, consisting each of a consortium of private companies,
who will carry out most of the activities pertaining to the management of

a few sections of the national road network. These entrepreneurs will be
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responsible for the financing, construction, maintenance and operation of
these sections of the road network. The reward which -these concessionaires
will receive for performing these activities, will be in the form of a
toll levied on motorists. The toll has been set at a maximum limit of 75%
of the perceived benefit. The period of this concession is to be 25 years
and is renewable for a further similar period. The implementation of this
type of concession satisfies most of the criteria of a need for
privatisation except that it does not increase competition in the market
as these two concessionaires are closed group of companieé. The most
advantageous benefit of this syétem, is that the road needs can be

fulfilled at an earlier date.

The Natal Roads Branch has already privatised many of its activities.
Realising the advantages of this policy, it made a significant move made
in this direction in the previous decade. The activities include a portion
of the design of roads and bridges, survey, materials tésting and the
provision and maintenance of the road network. Even on projects carried
out with its own resources, most of the materials and services are
rendered by the private sector such as fencing, drainage, layerworks,

wearing course, guardrails and various roadside features.

Where previously in the Natal Roads Branch there were four major
construction units in the Construction Directorafe and five minor
const;uction units in the Maintenance Directorate, there is proposed to be
two major construction units, three minor construction units and two

rehabilitation units. The changes are to be as follows:

(i) major : closure of Unit 1 in Kelso in 1986 followed by
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Unit 3 in Port Shepstone in 1993. Unit 4 at Greytown to
be moved fo vryheid in 1992;

(ii) minor : Amanzimtoti D4 to close in 1989 and in 1992 the
Talana A4 will be taken over by Unit 4; and

(iii) rehabilitation : a small rehabilitation unit is to be

formed in Durban and Port Shepstone in 1989.

The Natal Roads Branch is the most privatised of the four provincial
administrations and presently performs about 40% of its work in—house. The
target for construction is set at 30%. The Natal Roads Branch has adopted
this approach as it has had to supplement its own resources of man and
machine, by employing togt 1labour and privatising many activities to
fulfil its role of preserving the national and provincial road network in
Natal which has increased in length from 14000km in 1978 to about 15500km

in 1988.

The Natal Roadé branch is presently reviewing its functions and
activities, in accordance with the provisions of the Functional Evaluation
Prograhme which the Cabinet approved on 12 August 1987 for application in
the Public Service.'® The aim of this functional evaluation programme is
to ensure that the functions of the State be limited to functions which
are essential and inalienable and which can be performed at an
economically and socio-politically acceptable level. .The Commission for
Administration will as the co-ordinating body, report to the Cabinet on
the findings of this programme. The investigations are carried out by a
select task group who have to query the justification and extent of all

functions in order to determine whether it is possible to abolish,
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privatise, scale down the intensity of, deregulate or perform on a self
compensating basis a function or, where necessary, any of its constituent

activities or tasks.

The recommendations made to date per this programme, indicate that there
is scope for the Natal Roads Branch to further pursue its previous aim of
privatisation. This is possible by allowing the private sector to perform
more of its activities. The most significant change will be in the
Maintenance Directorate where the activities curreﬁtly perfofmed by about
40% of its line functional staff, comprising artisans, operators, drivers
and labourers, can be privatised and include road patching, sign erection,
traffic counting, drainage repairs, grass cutting and 1litter removal.
However, certain of these functions will be performed in-house on a very
small scale to deal with emergencies and lack of supply by the private
sector, together with blading of gravel roads. It is important for the
Natal Roads Branch to maintain a core of personnel capablé of carrying out
these activities when needed. To assist with the increased level of
supervision needed to control the work contracted out to the private
sector, an improved supervisory structure will be provided by the creation
and upgrading of posts within the line functional structure of the Natal
Roads Branch which has a typical pyramid shape, and is headed by a core of
professional engineers. This is ably blended with a matrix organisation of
the support functions of technician, road supefintendent, survey,

materials, mechanical and administrative personnel.

Observations have been made which indicate that certain activities

provided by the private sector are more costly than previously provided by
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the public although these costs could be deceptive because of differing
costing techniques. However, there needs to be a settling stage whereby
the private sector can establish an infrastructure from which to operate
in. Indications show that there is a positive approach by all concerned in
the further privatising of activities related to the road network. A key
feature of this process is the improved control of productivity which is
defined as the ratio of output to input for a particular activity. It is
essential to measure productivity by looking at the efficiency and
effectiveness of the activity and function. This follows the.principle of
"unless the score is kept, it is difficult to know whether one is winning
or losing". The private sector which has a profit motive, is better geared
towards managing productivity. The effect of deregulation on the road

network is now dealt with.

6.2 Deregulation

It is generally accepted that a country's economy cannot function properly
without a reasonable measure of regulation. In certain circumstances,
however, such regulation may have a restrictive effect on the development
of private entrepreneurship, the promotion of competition, and the
creation of employment opportunities. In setting new regulatory measures,
a number of factors need to be considered such as the necessity of
regulation, cost and convenience of cbmplying with the
regulations,appropriateness of the standards, and.the flexibility with
which it can be implemented. Deregulation should be applied wherever
possible to bring about freer function of the market forces. Effective
competition should prevail in any strategy and should not lead to simply

replacing a public monopoly with a private monopoly. Deregulation must in
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particular also promote the expansion of the small business sector.

The processes of deregulation is a continuous one, and numerous activities
have been deregulated including the removal of influx control, issue of
uniform identity documents, opening of business centres to entrepreneurs
of all population groups, property ownership rights, abolition of price
control of certain goods, and the revision of the permit system for road

transport.

The road network in recent vyears has generally been affected by these
deregulation measures. In particular the processes of revised permit
systenm, urbanisation and industrial development, have significantly
increased the traffic volume on the road. The rationalisation of
uneconomical rail routes has also resulted in more goods being transported
by road. Road authorities are accordingly in need of more funds to cope
with the effects of deregulation and should make further representations
in this regard to Central Government, if a satisfactory level of service

is to be maintained on the existing road network.

7. SUMMARY

Road authorities are faced with competing for funds with the other sectors
in the economy, according to the list of national priorities which have
been set according to the political policies of the ruling National Party.
Defence, housing and education have a higher priority than the

preservation of the road system although the road network is a key factor
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in the overall economical development of the country as it provides a
means whereby people and goods can be conveyed, and a means of

communication.

The road authorities receive most of their funds from Treasury through the
State Revenue Fund. Other sources are from loans, road privatisation and
the ﬁational road fund. The latter source was a dedicated fund for the
funding of the national road network, raised from levies on the sale of
fuel to the commercial sector. However, with effect from 1 .April 1988,
Treasury administers this source and decides how to distribute the funds.
It provides an easy means of raising money from the public for financing
the Government's programmes. This dedicated road fund is considered to be
the most equitable way of collecting funds from the road user as it is
directly related to the usage of the road network. The general public
would be in a position to exercise support or disapproval of the fuel levy
rate according to the standard of facility that they are prepared to pay
for. This is especially so, when the cost of providing and maintaining a
road network, only amounts to 15% of the total transportation costs. Thus,
for a nominal increase in fuel levy, there can be many benefits accruing

to the road transportation sector.

With funds for roads becoming scarcer, and in line with the Government's
current policy of privatisation, concessions have beén provided whereby
sectionsl of the national road network have been privatised and will be
managed by two consortiums, namely Tolcon and Tollway. They will be
responsible for the functions pertaining to the financing, construction,

maintenance and operation of these sections, and as a reward will levy a
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toll on the motorists who use this facility, providing a means of

obtaining a return on their investment.

The fluctuation and reduction of funds made available for road
improvements, have made the civil engineering industry one with high risk
and low return. This leads to the entrepreneurs seeking better investments
opportunities in other sectors of the economy. To provide for the improved
planning and control of funds, it is proposed that funds should be
allocated for capital projects over a three-year cycle and also provision
be made for 10% of the annual budget to be rolled-over between financial:
years. By having alternative contract pay and guarantee procedures, it
will improve the cash flow of the contractor who in turn will pass this

benefit onto the road authorities.

Current legislation by the Government affects the funds provided. By
amending the financial procedures, the road authorities can use the
legislation to their own advantage.ere the implications of the tax laws
need to be investigated, as savings could be achieved by amending the
contract conditions and procedures, some of which can provide tax relief

under the GST or proposed VAT system.

Following on the Government's policy of the devolution of authority to the
lowest 1level possible, the Natal Roads Branch is in the process of
implementing the decentralisation of numerous functions to the offices of
the District Engineers in the Maintenance Directorate. This is the outcome
of the investigation into the functions of the Natal Roads Branch made per

the Functional Evaluation Programme which is being implemented at Central
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Government level. To complement the system of the devolution of functions
to the field offices, there has to be a devolution of authority which can
be achieved by employing engineers with greater experience in the
maintenance District offices, and accordingly provide them with promotion

opportunities in the field.

It is advantageous for the road authorities to seek ways and means of
using the limited available resources to the best advantage. A number_of
strategies are available to ensure improved efficiency and include cost
effective designs, optimum programming of work and an efficient
maintenance management system. There is a need for the budget to be
closely controlled to ensure that the road programmes that are planned are
executed with the optimum use of resources. The use of the basic S-curve
provides a simple method of controlling the cash flow of contracts, but
the best technique is for the information to be processed on computer.
There is an urgent need for the development of a computerised costing
system in the Natal Roads Branch. The system also needs to be reviewed to
costs to be apportioned directly to the particular subhead, and thereafter
to the item, project and activity in this order and not conversely as is
presently the case. This will allow the management at the various levels
to obtain details of.the current expenditure in a short time. Up-to-date
and accurate information is needed on the road programmes in progress as

this will lead to better use of the available funds.

The policy of liassez faire should prevail whereby the private sector is

able to get on with doing its job and stimulate the economy. Privatisation

and deregulation play a significant role in the functidning of the road
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network. There is a need for the reduction of the role of the public
sector in the economy and for a minimum interference by the State, to
promote he optimal functioning of market mechanisms and self-regulation.
The Natal Roads Branch is the most advanced of the four provincial road
authorities towards privatising its functions and activities. By
implementing the procedures of the Functional Evaluation Programme, it
will be further able to pursue its own goal of privatising as many
activities as possible. It is seen that the certain deregulation measures
have increased the traffic volume on the road network. Additional funds
will be necessary to meet this demand if the road authorities are to
maintain a satisfactory level of service of the road network which is both

safe and economical.

In conclusion, it is advantageous for a central road autho;ity by means of
the proposed South African Road Board, to be formed to co-ordinate the
road and financing policy of the national and provincial road network. Its
role would be to co-ordinate the road financing and planning, and ensure
that it is oriented towards the national goals. Road financing should be
attuned to what the country can afford, and the available road funds

should be equitably and rationally distributed according to the physical

planning needs.
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10. GENERAIL. CONCIL.USIONS

AND RECOMMENDATIONS

1. GENERAL CONCLUSIONS

The objective of this study was to investigate the financial
administration of the road network in Natal. The road network forms an
integral part of the social and economic.development of the country as it
provides a means of moving people and goods, and a means of communication.
The road network system is a part of the overall transport infrastructure
which encompasses other modes of transport such as réil, sea, 'air and
pipelines. The road network remains the most utilised mode of transport in
South Africa. Therefore, it is essential that the planning of new roads to
the network be done in 1liaison with the development policies of the

country to ensure that the correct strategies are used.

In the process of obtaining and compiling information it was deemed
necessary, for purposes of this study, to review the develoément of
provincial government in Natal. In the early days at the time of the Great
Trek in 1835, Natal was founded as a Boer Republic together with the
Transvaal and the Orange Free State. However, in 1843 Natal became a
British Colony to join the Cape under British rule. dn 31 May 1910 these
four provinces became the Union of South Africa in terms of the South
Africa Act, 1909. Provision was made for separate institutions to deal
with the legisiative, executive and judicial activities of the State.

There was also to be a three-tier system of government, namely central,
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provincial and 1local. The constitution of the Union of South Africa
provided for the governments at the second and third level to have their
own legislative body, with the Provincial Council passing ordinances and

the Municipal Council passing by-laws at these two levels, respectively.

On 31 May 1961, in terms of the Republic of South Africa Constitution Act,
1961 (Act 31 of 1961), South Africa gained its own independence and was no

longer under British Rule.

In subsequent years the provincial borders in South Africa changed.  The
four black States of Transkei, Bophuthatswana, Venda and Ciskei (known as
the TBVC States), gained independence. On 1 April 1978 East Griqualand was
transferred from the Cape Province to Natal due to numerous ‘factqrs
relating to the independence of Transkei. Today, South Africa consists of
a union of four provinces and of six self-governing black national states.
The latter comprises Gazankulu, KwaNdebele, KwaZulu, Lebowa, Qwa-Qwa and

Kangwane.

Within the environment of considerable socio-economic and political
changes since the formation of the Republic of South Africa, a new

constitutional dispensation was provided for in terms of the Republic of

South Africa Constitution Act, 1983 (Act 110 of 1983). Parliament

consisted of the Houses of Assembly for Whites, Representatives for
Coloureds, and Delegates for Indians, thus providihg representation for
the different population groups whilst the black group chose to not
participate, although their interests are dealt with by the President's
Council. The Constitution provides for own affairs which are matters

peculiar to a particular group, and general affairs which are matters
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affecting all population groups. A further development was the abolishment
of the existing Provincial Councils on 1 July 1986 in terms of the

Provincial Government Act, 1986 (Act 69 of 1986) which then provided for

the administration of provincial matters to be controlled by the
Admiﬁistrator and Executive Committee, who were appcinted by the State
President. An extension of the third 1level of government is the
develépment of the Regional Services Council who will administer services

of a communal nature on a regional basis.

The above development of government procedure, was in line with the
Government's overall constitutional goal that self-determination of every
population group should be maintained, while at the same time giving
everybody an effective say in the decision making processes affecting own
interests. Another feature of the system is that it provides for the
devolution of government functions to the lowest level of government. The
State departments will focus on the overall planning, co-ordination and
monitoring of the country's affairs. The first and second tier of
government cannot operate efficiently without an effective third tier of
government at local level. Increased communication and co-operation is
needed at this third 1level due to the different population groups
separately provided for. With the Government's policy of devolution of
power and functions and the abolishment of the provincial system, there

will be greater party political involvement at the local level of

government.

The role of the government is to provide goods and services to the

community. It also has to promote the welfare of the whole community by
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stimulating the economy which will increase the wealth of the population.
To enable the government to perform its activities it has to have a source
of funds. Public financial administration refers to the revenue and
expenditure of public institutions which carry out the activities of the
Government. The goal of public financial administration is to give effect
to the public policy which the Government has formulated. The legislative
institutions are in charge of public finance and by their policies are
able to control how the money is spent. The executive institutions are
responsible for implementing the policies. The Minister of Finance is in
charge of the Department of Finance which is responsible for the provision
of funds to the public sector. The accounting officer is responsible for
the administration of public finance according to the provisions of the

Exchequer and Audit Act, 1975 (act 66 of 1975). Audit inspections are

carried out by the office of the Auditor-General. In an economy where
there is a scarcity of resources, the success with which public finances
are administered, will have a positive influence on the social and
economic development of the country, providing increased opportunities for

its citizens.

In the practice of public financial administration, the public
administrator makes use of budgets to carry out his duties. The budget is
a means of the Government expressing its political policies in monetary
terms. The budget should be the result of well;considered priority
decisions to enable the various programmes to be implemented objectively.
There are a number of budgeting systems practised, each with their own
characteristics, and includes line-iten, performance, planning-

programming, management by objectives and zero-base budgeting. With funds
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becoming scarcer, the public officials have to work with 1limited means.
Thus, the Government needs to wutilise its resources effectively and
efficiently in striving to attain its goals. As a necessary prelude to the
discussion on the purpose of this study namely, the financial
administration of the road network in Natal, the classification and
development of the road network in Natal was dealt with, in view of the
direct relationship this has on the financial impact. A road could be
classified into one of the six categories of surface, area, function,
geometry, route and authority. For the purposes of this study the
investigation was focused on the area category of the rural road network
as opposed to the urban road system as the former best describes a road
network which consists of a number of major roads linking towns. These
roads form an arterial route providing access and opportunities for
developing and promoting the economy. With the formation of the Union in
1910, the responsibility for the provision and maintenance of the rural
road system, rested with the provincial administrations. With the sources
of funds being inadequate, it was not long before roads in some areas were
built to higher standards, whilst in other areas the major through-roads
were in a poor state through lack of finance and inadequate planning. This
formed the background of the need to provide a national road authority. A
National Road Board was formed according to the provisions of the National
Roads Act,. 1935 (Act 42 of 1935), to finance the national road network by
means of levies raised on the sale of fuel. The proviﬁcial administrations
carried out all the work. Due to lack of funds and poor relations, the
Board was abolished in 1948 when the National Transport Commission was
formed who then performed additional activities pertaining to transport.

In terms of the National Roads Act, 1971 (Act 54 of 1971) the National
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Transport Commission became a fully-fledged road authority who was fully
responsible for the declared national road network. 1In terms of the Draft

South African Roads Board Bill, 1987 a South African Roads Board is to be

established to replace the Natiocnal Transport Commission, with the
expected date of implementation still to be decided, pending the outcome
of further investigations and discussions being held betwween the affected
parties. It provides for a central road authority to manage the national
and provincial road network, and determine the overall road and financing

policy.

In Natal, the Roads Branch of the Natal Provincial Administration is
responsible for the provincial road network which is about 14600km in

length according to the provisions of the Roads Ordinance, 1968 (Ord. 10

of 1968), whilst the National Roads Chief Directorate of the Department of
Transport, is responsible for the national road network which is about
900km in length. How they both performed their 1line functions of the
provision and maintenance of the provincial and national road network,
respectively, was discussed with reference to the six generic
administrative processes of policy-making, organising, financing,
staffing, determining work procedure and control. These processes are
prevalent in the administration of all public institutions and are
considered to be interrelated, inter-dependent and mutually inclusive. The
administration of the road network refers to a .particular kind of
administration prevailing in the Public Service, where it 1is concerned
with the execution of policies covering the road network. These policies
have been determined at central and provincial government level and as

these have been determined by the legislatures, it follows that the
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provision and maintenance of the road network falls within the ambit of
public administration, and is dealt with as a general affair matter as it
is carried out for the benefit of all the population groups within the

community as a whole.

The financial aspects of the provision of the road network was discussed
with reference to the interrelated activities of policy-making, planning
and programming. In providing a road network, attention is focused on who
pays and who benefits. The road network is owned and provided by the
Government as a social service for the benefit of many owners who own the
vehicles and terminals which rely on the road system. The development of a
road system has a significant impéct on the economic and social
development of the country. Thus, the development of the road system is
dependent on the policy directives of the ruling political party, namely
the National Party. The provision of a road network system is considered
to be a capital asset from which the government does not derive any
return, but it leads to the economic and social development of the
country, through the opportunities it provides to the community to carry

out their personal and business requirements.

In order to provide a road network that meets the requirements of the road
user in terms of safety and economic efficiency, the road authorities
require a substantial amount of funds. The Govérnment's policy of
allocating funds to defence, housing and education as a priority, means
that there are limited funds to finance the road network, which has shown
a steady decline in real terms in the past nine years. To assist with the

funding of the national road network, the Department of Transport has
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developed a toll road system whereby private concessionaires are appointed
to be responsible for the financing, construction, maintenance and
operation of a section of road. Such a toll road has been awarded to
Tolcon who will operate the N3 road between Cedara and Alberton. The
reward which this concessionaire will receive, is in the form of a toll
raised from motorists using this facility. The Department of Transport
owns the toll plaza on the N3 at Mariannhill to repay the loan it obtained
to finance this project. This system of providing privatised toll roads,
is in 1line with the Government's policy of user-pay principle, and is
advantageous in that it provides a means of obtaining a road with a high
level of service at an earlier date than would normally be the case. The
disadvantages are that motorists who have contributed to the development
of the road infrastructure over the years, are now denied the free use of
this facility, and also that the collection costs amount to about 15% of

the toll levied.

The economic and social well-being of the country depends on an effective
transportation system. Road maintenance aims at preserving the integrity
of the road network for the benefit of the users and comprises all the
activities that are undertaken to keep the road prism in a safe and
acceptable level of service condition. The financing of maintenance of the
road network was discussed with reference to the interrelated activities
of policy-making, planning and programming. The iﬁcrease in traffic on
South African roads far exceed the budgets being provided for the
maintenance of this asset which is increasing annually in length. This
imbalance is a world wide phenomenon. There are a number of reasons why

this situation prevails and include the Government's policy of giving
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preference to defence, housing and education, curbing public expenditure
and a lack of awareness by public officials of the benefits of a sound
maintenance policy where the benefits that accrue to society as a whole

are not that wvisible.

Statistics have shown that about 1,8% of the replacement asset value of a
road network should be used for the routine maintenance of the road
network to enable it to preserve its asset value. The allocation of funds
for the maintenance of the proviﬁcial and national road network in Natal
for the 1988/89 financial year, only amounts to 0,8% of its replacement
asset value estimated at being R6 000 million for the approximate 6 000 km
of blacktop roads and 9 500 km gravel roads. This represents only 45% of
the required funds being provided. With vehicle operating costs amounting
to 85% of the total road infrastructure cost, an investment for the
improvement in standards of the provision and maintenance of a road
network, will reap large benefits for the road users. To help the Natal
Roads Branch make optimum use of the limited supply of funds, it is in the
process of implementing a maintenance management system which has led to
saQings in the ordef of 20% to 30% when implemented in other countries.
This system leads to more effective and efficient use of resources, as it
provides standards of work to be performed and monitors the result by

assessing the wutilisation of men, machines and materials by calculating

the production and unit cost rates.

In South Africa, it is generally agreed by road users and personnel in
both the public and private sectors who are involved with roads, that the

administration of the provincial and national road network in Natal is
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carried out more effectively and efficiently, than in the other three
provinces. This is not the result of being granted more funds, but is
attributable to the people whose responsibility it is to provide and

maintain the road network. A most favourable esprit de corps exists among

the people in both the public and private sectors, who have a shared
responsibility in the road industry in Natal. With the dwindling in the
amount of funds in real terms being made available to preserve and develop
the road network, the public functionaries have had to resort to
developing new techniques and methods whereby the best value is obtained
from the limited resources which are made available. With the needs far
exceeding the available resources, innovation has been the key to maintain
the road network to a safe standard and acceptable level of service. The
dynamic and proactive approach of the top management of the Natal Roads
Branch, has been the guiding factor in the search for the optimum usage of

the available resources by using innovative methods and techniques.

2. RECOMMENDATIONS

In therfinal analysis it is observed that much is being done by the Natal
Roads Branch and the Department of Transport in their role of being
responsible for the provision and maintenance of the provincial and
national road network, respectively, towards making the optimum use of the
available funds. The road authorities face a difficult.problem in trying
to render a satisfactory service that meets the requirements of the road
user. The problem revolves around the availability of adequate funds

provided by Treasury who do not rate the development of the road
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infrastructure highly on the list of national priorities, based on the
recommendations of the Central Economic Advisory Services. The national
priorities have been set according to the political party of the
Government who then develop an economic policy which is deployed through
the Economic Development Programme and the National Physical Development
Plan. Transport, and more specifically roads, is a necessary prerequisite

to the success of these plans.

However, there are a few areas where improvements can be made whereby more
can be achieved with the available funds and also how to obtain additional
funds such that the standard of facility provided, can better satisfy the
demands made of the road infrastructure to meet the requirements of these
development plans. These are the funding sources, financing policy, road

network policy, budget control, and privatisation and deregqulation.

(a) Funding sources

Government institutions have an important role in promoting affordable
transport and each level of government has its part to play in furthering
this aim. High level policy decisions taken at Central Government level in
regard to transport policy and also other vital issues that have an
indirect effect on transport, have the most profound effect on transport
costs. It is necessary for the decisions taken at this level to take this
into account and provide the correct investment .level in transport
infrastructure. The provincial level of government can play its role
effectively by adopting suitable road network policies to meet the
requirements of the road users who are established within local

authorities, who control how the development takes place.
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The major source of finance for the funding of the road network is the
general State budget through the State Revenue Fund from Treasury. Other
sources are the national road fund, 1loans and érivatised roads. The
national road fund was previously a dedicated road fund from levies raised
on the sale of commercial fuel, but since 1 April 1988 is no longer so, as
Treasury now administers this fund and decides how to distribute these
finances. It is recommended that a dedicated road fund ~should be the
primary source of financing available for the development and preservation
of the road network, as this is the most equitable means of collecting
funds from the road user as it is directly related to the usage of the
road network. The next type of funding source which is ideally suited to a
develdping country, is that of a loan which can be redeemed by having a
toll on the road. An extension of this principle, is that of privatising
sections of the road netﬁork to concessionares. However, this should be
restricted to providing a new facility as part of the national road
network, and not on an existing facility. There should be bettef
interpretation of the setting of the toll fee which is based at not more
thén 75% of the perceived savings. Private and business road users differ
in their interpretation of the perceived savings as the former tends to

look at the marginal costs, whilst the latter also takes time savings into

account.

Road authorities are faced with competing for funds with the other sectors
in the economy according to the list of national priorities based on the
political policies of the Government. The great task of economics is to

match limited resources to unlimited wants. In the framework of the
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country's overriding needs, this will best be achieved by channelling the
available resources into those investments that will yield the highest
returns - not on a financial criteria alone, but also in terms of an
assured and dynamic future. To use a homely analogy, the task of the
public functionaries is by skilled baking, to help bake a bigger cake that

will give everybody a bigger and better slice.

(b) Financing policy

The  fluctuation and reduction of funds made available for road
improvements, have made the civil engineering industry one with high risk
and low return. This leads to entrepreneurs seeking better investment
opportunities in the other sectors of the economy. To provide for the
improved planning and control of funds, it is proposed that funds for
capital projects should be allocated 6n a three-year cycle, and that
provision should also be made for 10% of the annual budget to be rolled-
over between financial years. This will reduce the sporadic and uncertain

expenditure trends inherent in the current budgeting procedure.

It 1is further proposed that alternative contract pay and guarantee
procedures in the form of timely payments and providing bank guarantees,
be adopted as it will improve the cash flow problem of contractors who in
turn will pass this benefit onto the road authorities. The current
legislation can be wused to the advantage of the roéd industry by making
representations on the applications of the present general sales tax and
proposed value added tax systems, to the finance authorities. These relate
to interpretation of transport and rebates on the acquisition of capital

goods for wuse in the civil engineering industry. In line with the
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Government's policy of the devolution of functions to the lowest level of
authority possible, the Natal Roads Branch also has to provide for the
devolution of authority to enable these functions to be performed
effectively and efficiently. This can be achieved by employing the more
experienced engineers in the maintenance district offices as District
Engineers who will then have the required level of authority, by providing

promotion opportunities at these offices.

(c) Road network policy

There is an old saying that states that the public has to pay for good
roads, whether they.have them or not. There are measures in the form of
stop-gap funding which can be implemented in the short, medium and long
term to prevent the complete collapse of the road system. Roads have two
major design parameters, namely materiéls design to obtain structural
strength and geometric design to provide a road alignment. If funds are
limited, then intermediary measures can be carried out to retain these two
design criteria, but if the stop-gap funding policy is pursued, it can
only lead to a dangerous situation whereby the road is not safe and has a

lower level of service.

Various strategies are available to tackle the problem of limited
resources, and include cost effective design, optimum programming of work,
and efficient maintenance management which needs fo be hastened along.
More emphasis needs to be placed on developers and local authorities on
accepting more responsibility towards financing of the road network where
they have a direct influence on it. Financing alone cannot solve the

problem of the country's road network. Every effort has to be made to use
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the various techniques available to achieve optimum results in
programming, design, traffic engineering, pavement management and
maintenance management. A dynamic and optimistic outlook will go a long
way towards achieving these results which can be achieved by the presence
of the most experienced and proactive management staff, who are required
to remain within the road authority to guide the search for and use of the

most innovative techniques of preserving and developing the road network.

It is perhaps appropriate to obtain a more favourable mix of road designs
that will best suit the different standards of the population in South
Africa which is a mi#ture of First and Third World standards. This
confirms what Mr Eric Louw, the former Minister of Economic Affairs,
observed when he stated that:

"people are always talking. to me about the high cost of

living. I tell them, the problem is not the high cost of
living : it's the cost of high living".

(d) Budget control

There is a need for the budget to be closely controlled to ensure that the
road programmes that are planned are executed with the oétimum use of
resources. With the decline in real terms of money made available for road
programmes, there has had to be a restraint in public expenditure. While
in some cases the restraint in expenditure has been the result of more
rational use of human resources through improved prodﬁctivity, the decline
in funds is mainly attributed to the Government being forced to cut down
on expenditure to match revenue. Control of public expenditure is an
integral part of budgeting. The primary goal of effective cash management

is to make cash available when needed. The needs are based on the
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information systems which report on the performance and on the expenditure
of the road projects. For the information system.to be effective it has to

be available on computers.

The costing system of the Natal Roads Branch needs to be urgently
computerised to enable top management to make better use of the limited
available resources. Thé electronic data processing units should be based
as close as possible to the source where the information is provided.
Also, the costing procedure needs to be revised, to allow for costs to be
apportioned directly to the particular subhead under the costing
categories of expen&iture on men, machines, materials and services
purchased from the private sector. Thereafter, these costs could be
apportioned to the particular item, project and activity in this order,
and not conversely as is presentlyi the case. This will enable top
management to have details of the current subhead expenditure within a few
days, whilst middle and lower management would have access to the item,
project and activity expenditure details shortly thereafter, providing the
costing is computerised. Additional budget control measures can be
implemented by using the S-curve expenditure graph for contracts and
running a dual costing system, whereby costs are kept separately of orders
that have been placed for goods and services, the value thereof are dealt
with as a committed expense although the financial transaction would only

in reality be treated as an expenditure on delivery.

Having good records follows the simple principle of a game that unless one

is keeping score, there is no way of knowing if you are losing or winning.
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(e) Privatisation and deregulation

The concepts of privatisation ‘and deregulation are in many respedts
closely related, but are nevertheless distinguishable and both play a
significant role in the functioning of the road network. There is a need
for the reduction of the role of the public sector in the economy and for
a minimum interference by the State, to promote the optimal functioning of
market mechanisms and self-regulation. The Natal Roads Branch is the most
advanced of the four provincial authorities towards privatising its

function and activities. It has adopted the policy of laissez faire which

should prevail, whereby the private sector is able to get on with its job
and stimulate the economy. The proposals being made per the Functional
Evaluation Programme relating to the privatising of many activities, are

supported and should be implemented as soon as possible.

It is seen that certain deregulation measures, have increased the traffic
volume on the road network. Additional funds will be necessary to meet
this demand if the road authorities are to maintain a satisfactory 1level

of service of the road network which is both safe and economical.

In conclusion, it is advantageous for a central road authority to be
appointed as soon as possible to co-ordinate the road and financing policy
of the national and provincial road network. At present there are 15 road
authorities controlling the rural road network in 'South Africa. This
excludes the contribution to be made by the regional services councils,
and also those of the metropolitan board and local authorities who
influence the urban road network. With the formation of a central road

authority in the form of the proposed South African Roads Board, it will
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be possible for the road financing and planning to be co-ordinated and
orientated towards the national goals. Road financing should be attuned to‘
what the country can afford and the available road funds should be
equitably and rationally distributed according to their physical planning
needs. The provision and maintenance of a road network that is both safe
ana economical, has a positive impact on the social and economic
development of the country as it is provides a means moving people and
goods, and a means of communication. The problem facing road authorities
in performing their functions effectively can be summed up in one word -
money. However, they should plan their activities accordingly to make the
best use of the limitéd available funds. It was Art Buchwald, the famous
newspaper columnist, who once said :
"I don't know if this is the best of times or the.

worst of times. But I can assure you this : this
is the only time you've got".
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ANNEXURE 1 : EXCHEQUER AND AUDIT ACT
No. 66 OF 1975

To provide for the regulation of the collcction, receipt, control, custody and issue of State moneys
and the receipt, custody and control of other State property; the raising and repayment of loans by
the State; the granting of certain loans from the State Revenue Fund and the terms and conditions in
regard to the repayment of such loans; the duties and powers of the Treasury; the granting of certain
guarantees to the South African Reserve Bank; the appointment of an Auditor-General and the
auditing of certain accounts by him; and matters connected therewith,

1. Definitions—(1) In this Act and any Financial Regulation and Treasury Instruction, unless the
context otherwise indicates— _

“*accounting officer’” means a person referred to in section 15, _
“additional estimates of expenditure’* means the estimates of additional expenditure from the

State Revenue Fund submitted to Parliament or the relevant House of Parliament, according to the

circumstances, in respect of expenditure on services of the State for the payment of which moncys or

sufficient moneys have not already been appropriated by an appropriation Act in the financial year in
question; :
**appropriation account’’ means an account mentioncd in section 14;

“appropriation Act”’ means an Act by which the estimates or additional estimates of expenditure
from the State Revenue Fund have been approved by Parliament or the relevant House of Parliament,
according to the circumstances,

** Auditor-General’’ means the person appointed as such in terms of section 41;

“‘Bank’® means the South African Reserve Bank mentioned in the definition of *‘the Bank'’ in
section 1 of the South African Reserve Bank Act, 1944 (Act 29 of 1944),

“credit’”” means an allocation of an amount of money in the Paymaster-General's Account to an
accounting officer;

“estimates of expenditure’ means estimates_of expected expenditure from the State Revenue
Fund on the services of the State during a financial year which are submitted to Parliament or the
relevant House of Parliament, according to the circumstances, and includes any estimates of supple-
mentary expenditure on such servicesdurin%l that financial. year which it is deemed necessary to
provide for after the first-mentioned estimates have been submitted to Parliament or the relevant House
of Parliament according to the circumstances but before they have been approved,

. .y » . .
Exchequer Account'’ means the account mentioned in section 3 (1),
*‘Financial Regulations'’ means any regulations made under secticn 38;

“*financial year'’ means th period from 1 April in any year to 31 March in the next succeeding
year, ,

“*external stock'’ means stock issued outside the Republic;

**internal stock’’ means stock issued in the Republic;

*‘part appropriation Act'' means an Act contemplated in the first proviso to section 4 (1);
**Paymaster-General's Account’* means the account mentioned in section 9 (1);
‘‘permanent capital’* means capital not required to be repaid;

“‘revenue’’. means all moneys received by way of taxes, imposts or duties and all casual and other
receipts of the State, whatever the source, which may be appropriated by Parliament or the relevant
House of Parliament, according to the circumstances, and includes moneys borrowed in terms of the
provisions of this Act, but does not include the amount of any fine not exceeding R50 imposed upon
any person by any court of law, in so far as such amount has not been paid and revenue accruing to the
South African Transport Services, the Post Office Fund and a provincial revenue fund;

“‘security’’ means any stock or bond certificate, promissory note, debenture, Treasury bill, or
document issued as evidence of the borrowing of moneys in terms of this Act, and signed by a person
or persons authorized thereto by or in terms of section 19 (4);

**Stabilization Account’* means the account established in terms of section 18 (1);
‘*standard interest rate”* means the rate of interest determined in terms of section 26 (1);

"*State debt’” means money borrowed in terms of any law and which s to be repaid from the State
Revenue Fund;

‘*State moneys'’ means—
(a) all revenues; and

(b) gll other moneys whatever received or held by an accounting officer for, or on account of, the
late;

other law-usme property’” means any property of the State, the disposal of which is not governed by any



**State Revenue Account’’ means the account mentioned in section 2 (1) (a);

“*State Revenue Fur'" means the fund established by section 81 of the Constitution;

“statutory body"’ Li-..... .ny board, fund, institution, company, corporation or other organization
established or constituted by or under any law, in terms of which the accounts thereof are to be audited
by the Auditor-General;

“‘the Constitution’* means the Republic of South Africa Constitution Act, 1983 (Act 110 of 1983);

“‘the responsible Minister’" in relation to any matter in so far as it relates to or is connected
with—

(a) the State Revenue Account or any law administered by a Minister referred to in section 20 (b)
of the Constitution, means the Minister of Finance;

(b) an Appropriation Account referred to in section 2 (1) (b) established.iq conr}ection y\'lth the
administration of matters which are administered by a member of a Ministers” Council or any
law which is so administered means the member of such Ministers’ Council to whom the
administration of the financial affairs of the relevant population group has been assigned.

“Treasury'” mcans—

(a) except in scctions 6 (1) (b), 8, 13 (3) (h). 23,31, 32, 33, 34,38 (1) (i), 39 (1) (¢) and 42 (9)
(c) (1) in so far as they relate or apply to, or are connected with an Appropriation Account
referred to in section 2 (1) (b) or any law which is administered by a member of a Ministers
Council, the central financial authority in the Public Service which is vesied in the Depart-
ment of Finance mentioned in the Public Sertice Act, 1984 (Act 111 of 1984), and whose

wers in relation to any matter are exercised by the Minister of Finance or an officer in that
Y).;punmcnt who, by virtue of a division of work in that Department, deals with that matter;

(b) for the purposes of the sections mentioned in paragraph (a), in so far as they relate or apply or
are connected as contemplated in that paragraph, the financial authority in relation to the
financial affairs of a population group which is vested in the department of State in which
those financial affairs are administered, and whose powers in relation to any matter are
exercised by the member of the Ministers’ Council to whom the administration of the finan-
cial affairs of the relevant population group has been assigned or an officer in that department
who, by virtue of a division of work in that department, deals with that matter;

“Treasury Instruction’’ means an instruction issued in terms of section 39;
“‘vote’” means a vote shown in a schedule to an appropriation Act.

(2) Any reference in any law to the Consolidated Revenue'Fund shall be deemed to be a reference to the
State Revenue Fund.

(3) Any reference in any law to the Controller and Auditor-General shall be deemed to be a reference to
the Auditor-General.

(4) Any reference in any law to the Treasury, as defined in subsection (1), shall, subject to the
provisions of section 26 of the Constitution, as applied by section 98 thereof, be construed as if section | of
the Exchequer and Audit Amendment Act, 1984, had not been enacted. :

CHAPTER 1

REVENUE, EXPENDITURE AND ACCOUNTING SYSTEM

2. Accounts of State Revenue Fund.—(1) The Treasury shall make provision in its books in respect
of the State Revenue Fund for—

(a) the State Revenue Account established by section 82 (1) (a) of the Constitution; and

(b) each of the accounts established by section 82 (1) (b) of the Constitution in connection with

{)hce acli]r:énistration of matters which are administered by a member of a Ministers' Council to
called—

(1) in the case of the Whites, the Appropriation Account: House of Assembly;
(i1) in the case of the Indians, the Appropriation Account: House of Delegates; and
(i11) in the case of the Coloureds, the Appropriation Account: House of Representatives,
which shall be credited with all revenue accruing to them in terms of this Act or any other law, and from

which shall be defrayed all expenditure and be paid any amounts with which they are charged in terms of -
this Act or any other law,

(2) When the administration of any provision in any law which entrusts to a member of the Cabinet any
power, duty or function is, in so far as that provision relates to a population group. under section 26 of the
Constitution assigned to a member of the Nfinistcrs' Council whose members are members of that popula-
tion group, the relevant Appropriation Account referred to in subsection (1) (b) shall be credited. as a charge
against the State Revenue Account, on the date on which such administration is so assigned or as soon as
possible after that date, with a sum of money determined by the Minister of Finance after consultation with

thfe relevant member of the Ministers’ Council, and which si:all represent the unexpended portion of the sum
of money—

(a) appropriated by Parliament as a charge against the State Revenue Account by an appropriation or

other Act for the requirements of the State in connestion with the administration of that provision in
respect of the financial vaar in wkink ohas doss £o01-
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