Chapter Seven
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One of the most widespread and insidious assumptions in the 1980s, that has permeated both elite and popular culture in South Africa, was the idea that the “first world” and the “third world” existed together but separately in South Africa. Thus, apartheid simply reflected a reality, the argument went on. This "semantic Schizophrenia" encouraged the notion that the “first world” (the donor in Pretoria) generously sent aid to a poor country (the Transkei) or a poor township next to a rich city. These assumptions became central to the National Party’s evolving relationships with the ten homelands and black townships during the last ten years of apartheid government (McCarthy 1990, p. 46). 

At a popular level, many white South Africans also thought of themselves as “first world” people living in a “third world” country. For many South African whites, a road trip to Botswana would be seen as travel to "Africa." Ordinary white South Africans commonly discussed the black areas of their country as the "third world" in contrast to the white areas which were "first world." As Anthony Sampson (1987, p. 346) has pointed out, South Africans depicted 

...themselves as 'a first world inside a third world' and liked to believe that their white islands could survive securely and prosperously, while drawing their labour and servants from townships which could be fenced-off in their own separate world of anarchy, repression and black-on-black violence. 

The logic of this, from the perspective of those working in the homelands, though convoluted, was clear. South African specialists and consultants did work similar to what their counter-parts in the World Bank or an international donor might do Kenya, Rwanda, or Bangladesh. Thus, development theory and management research would also be relevant for Qwa Qwa and the other homelands (Lelyveld 1985). National plans, elaborate glossy, color documents on the homelands came to speak of "development in Qwa Qwa" and "planning in Venda."[footnoteRef:1] Bureaucrats in the Ministry that administered the homelands, and the seconded whites in those homelands would look to project management, the logical framework, and grass roots assessment techniques (focus groups) to guide their actions as they attended meetings on “development studies.” [1: In Picard’s possession are dusty copies of A Framework for Development Planning in Venda-Volume 1, Planning Proposals for Venda 1979, Venda Government and the Institute of Development Studies, Rand Afrikaans University, Johanesburg.; Development Plan for Bophuthatswana 1984, Government of Bophuthatswana, Mmbatho.; and Republic of Bophuthatswana Statistics n.d., Government of Bophuthatswana, Mafikeng. Each of these tomes runs several hundred pages.] 


There was a direct link between the myth of settlement on the one hand and the myth of the dichotomy between “first world” and “third world,” on the other. The dichotomy dominated the thinking of most white South Africans about their own country and for that reason requires close examination. As Joseph Lelyveld (1985, p. 7) has pointed out:

Up close, apartheid was not only a caste system but a statement about reality amounting to a denial, which then sought to be self-enforcing. That statement insisted, against all the evidence that met the eye, that there was such a place as "white South Africa."

Professor S. J. (Sampie) Terreblanche was one of the first to transfer the international debate on north/south issues to South Africa. Writing in the early 1970s, Terreblanche defined a dichotomy that classified South Africa as partly a third world country with economic problems that were characteristic of lesser developed countries (LDCs) (Hill 1983). He saw South Africa as a microcosm of global society with the Black community representing the 'have nots' of the third world while the affluent white population symbolized the wealthy first world (McCarthy 1990).

The Terreblanche thesis correctly tried to sensitize academics and practitioners to the need for a developmental approach to South African economics, though in the process he perpetuated the First World/Third World myth. The impact of the Terreblanche thesis spread rapidly, and became "a subtle justification for apartheid and an explanation of the tension and polarization in South African society"(McCarthy 1990, pp. 43-44). By 1975, the South African government, following from the Terreblance thesis, shifted its emphasis from routine governmental activity in the homelands toward growth-inducing activities" (Butler, Rotberg & Adams 1977, p. 155) based on the logic of what came to be called development administration. This shift occurred both in the homelands and in "white" South Africa. 

Between 1975 and 1990, theories of development administration in South Africa were distorted by their historical identification with apartheid and the homeland system. The issues of growth and redistribution were rightfully of interest within the South African academic community. From the 1970s on, however, white South African officials working in the homeland used theories of modernization and development to justify their activities in the "third world" part of South Africa.  

The false dichotomy between the “first world” and “third world” permeated the thinking of many in South Africa, black and white, down to the 1990s and for some beyond. According to Lombard, South African policy makers continually reminded observers that South Africans would have to recognize the “third world” component in their midst (as cited in Rudman 1988). This dichotomy popped up even from those who purported to take a more radical view of their surroundings. Elements of this rhetoric remained both in government and non-governmental circles well into the post-apartheid period.

[bookmark: _Toc491171984][bookmark: _Toc523846285]

A New Ideology

As white political leaders in South Africa reluctantly retreated from the ideology of apartheid, the South African policy process increasingly came to be dominated by the ideas of social scientists. "In part," as Paul Rich (1989, pp. 298) points out, “this reflected the emergence of universities and the academic establishment in the West as the new priesthood of modern capitalist societies.” However, the South African political debate remained unique in its dependence upon the power of social science analysis to find a political solution to the country's problems and to place that solution within the confines of the First World/Third World dichotomy. Reform after 1979 was based upon the "logic of social science and rational bargaining" (Rich 1989, pp. 300).

 In examining social science theories within the South African context, one can both search for theories that explain the nature of South African political conflict and examine the ways in which political elites have utilized and, in some cases, distorted social science theory to promote and attack racially-based political structures and public policy. Since the late 1970s, a series of alternative social science theories have defined the debate between and among various forces both inside and outside of South Africa. 

Often used as ideology in South Africa, social science theories over the past twenty years have defined the nature of the political debate; that is, they provide a framework for political action. It was these various social science theories as quasi-ideologies that defined parameters for a negotiated settlement, including the nature of primary, intermediary, and national level political institutions in South Africa. Social Science theories provided models of how local level and regional and national level political organizations could interact with the state authorities in Pretoria in the post-apartheid state.

Modernization theory had influenced both academics and practitioners and, earlier,  apartheid theories (despite the Verwoerdian objections) from the policy's origins in the early 1940s. Modernization ideas, historically, have been based on theories of Max Weber and Emile Durkheim who emphasized the differences between an agricultural and an industrial society.[footnoteRef:2] Many American social scientists also placed emphasis on capitalism, free enterprise, and technology (Montgomery 1974). In the post-war world, modernization was "an increasingly rational, technologically driven reorganization of every aspect of life including the economy, but also including every other institutional sphere and, very importantly human consciousness [values, beliefs, morality, religion] as well" (Berger & Godsell 1988, p. 287).  [2: The literature is too voluminous to cite. A contemporary overview is Martinussen 1997, esp. Chapters 3-5.] 


Modernization concepts became increasingly important after 1968 when the government committed itself to economic development in the homelands. The new South African ideology developed using the concepts of development theory and development management as the basis. South African development theorists took an explicitly "third world" view of African development. “Africans,” one scholar argued, “came from a different cultural milieu, one which limited their ability to learn. One of the major problems for Africans is that their culture prevented conceptualizing" (Swart 1988, p. 276).

Discussions of the development process in South Africa portrayed the movement of blacks from traditional society into a modern economy and the improved educational opportunities and general social awareness that went with it. The problem for government policy makers was the danger that this process would generate both a demand and a need for political rights (Mathews 1990). As Lelyveld noted in 1985 (p. 351):

[T]he white elite's would be "modernizers" ... [turned] out blueprints and updated partition plans from their think tanks and universities, as if their failure to evoke black consent so far has resulted from a failure of ingenuity that perseverance and time can overcome.

Far from being esoteric and unrelated to the policy-making processes in South Africa, social scientists in South Africa were on the front line of the struggle between the state and its opponents as they projected alternative scenarios of social change. During the late 1970s, as Lelyveld points out, "the Ptolemaists[footnoteRef:3] regularly commit[ted] a kind of intellectual rape of the literature and journals of Western, mainly American, social science and economics" (Lelyveld 1985, p.64).   [3: Ptolemaists believed that the sun and the solar system revolved around the earth. South African “Ptolemaists” believed that the world revolved around the fate of the Afrikaner people.] 


Throughout the 1980s, despite the crumbling social and economic structures in South Africa, the country's social scientists continued to try to predict their future in spite of their limitations. As Peter Vale (1984, p. 185) noted: “[D]eep down...in the broad social science college [there existed]...hope that somewhere, somehow, they [would] discover an elixir which [would] enable them to bridge the interval between [then] and what [was] coming.” It was essential, of course, that all of this be done without allowing for universal suffrage.

Social science theory, particularly as defined by American behavioralism, became identified by many intellectuals within the African National Congress (ANC) as part of a conservative political ideology being used to subvert majority rule (Rich 1988). The ANC in turn turned to the dependency and political economy literature for guidance. Academics with ANC sympathies used dependency theory to criticize homeland development. Political partition would have no effect upon economic relationships. As one jaded commentator noted in 1985, "The serviceability of the jargon generated by American political scientists for this kind of approach to the renovation of apartheid was always marvelous to behold" (Picard, Research Diary, Anonymous Interview, 1985). For many in the ANC, the theory of internal colonialism, first popularized in parts of Latin America, explained the nature of political and economic inequities in South Africa.
 
[bookmark: QuickMark]By the 1990s, South Africa had become a veritable museum piece of social science theories and ideologies (Picard, Reaserach Diary, July 31, 1992).[footnoteRef:4] The power of social science theories led Rich (1988, p. 303) to warn, "political scientists, like social scientists and historians generally, [should] observe more fully the consequences of their own research and...be aware of the potential for the political manipulation of their work." There was danger that the "social science literature on ideology, particularly from political scientists, [failed] to analyze the degree of conviction in professed claims" (Adam & Moodley 1986, p. 132).  [4: We are grateful to Martin Staniland for that observation.] 


[bookmark: _Toc491171985][bookmark: _Toc523846286]Made in Harvard

Social scientists from the United States, as will be seen below, provided much of the language of P.W. Botha's policy of "Total Strategy," a term that had been widely used in Vietnam.  Most significant for South African social scientists was the work of Samuel P. Huntington of Harvard. National Party reforms were based on the Huntington article in the South African political science journal, Politikon. He argued that in order to move away from a limited uni-racial society to a multi-racial democracy South Africa would have to go through some form of autocracy (Swilling & Philips 1987). Huntington argued, "authoritarianism and controlling participation was essential to modernizing regimes" (Huntington 1981, pp. 8-9). 

An American political scientist, Huntington, was soft spoken but intense. His writings, while generating controversy, have had a profound impact on government reform in many different parts of the world. Reaction to his ideas is often negative in LDCs. An exile Ethiopian publication, The Ethiopian Review, criticized what it called "The Huntington Doctrine," a gloomy polemic on the The Clash of Civilizations and the Remaking of World Order (Huntington 1996) and what they called a "racist theory." The journal went on to note that Huntington had no background in Ethiopian studies. Huntington “did not make any secrete (sic) about his direct knowledge and his short sojourn to Ethiopia. To be exact, Huntington stayed in the country only for 5 days” (Roble 1996, p 20). Huntington conceded in the introduction of Clash of Civilizations, that this book was not social science, nor was it based on detailed area knowledge, but rather is an "interpretation" and an attempt "to present a framework, a paradigm" (Huntington 1996, p. 13). 

On September 17, 1981, Huntington addressed the Political Science Association of South Africa. His address, later published, had an enormous impact on the policy dialogue in South Africa and represented the most direct involvement (though ultimately unsuccessful) of a foreign academic in South African policy-making during the apartheid period (Lelyveld 1975).[footnoteRef:5] His remarks deserve considerable attention, for it was a significant event in the evolution of National Party political thought.  [5: Gann and Duignan are two other Americans who have advocated a corporatist/consociational approach. Their approach is to put, "quiet pressure for change with the hope of gradually dismantling apartheid and creating a consociational, not a consensus society," Gann and Duignan 1981, p. 1.] 


Huntington argued for a controlled reform model in South Africa that was based on limiting participation in the short run. Reform should be introduced strictly on the basis of a corporatist/consociational model. Centralization of authority, he said, would be necessary for the P.W. Botha government to maintain control over the political conflict that could develop with the introduction of political reforms. Following from this, reforms should be based on a more consociational model that gradually would expand political participation to other ethnic political movements, such as Inkatha, which were compatible with the National Party (Huntington 1981). The political institutions for such a system should take the form of those proposed by the theorists of consociational democracy. The goal for negotiations should be a grand coalition representing all racial groups. There would need to be a mutual veto that could be exercised on policies by each group proportionally in the distribution of governmental office and power. There should be a depolitization of issues and high levels of autonomy for each group to deal with its internal affairs.  This would build up various forms of mutual concessions and compromises. 

Huntington's thesis (1981, pp. 8-9) was that the current South African government had the capacity to maintain itself in office

...with only modest changes for the rest of this century. The key elements in these arguments…revolve about: (1) the unity of the whites...; (2) the demonstrable superiority of the whites in the organized ability to apply instruments of coercion against both internal and external enemies; and (3) the fragmentation of the black opposition and the ability of the government to co-opt some black leaders. 

There were three components to Huntington's change strategy. First, it was important that the state maintain a control over the change process, because, 

            Effective repression may enhance the appeal of reforms to radicals by increasing the costs and risks of revolution and to stand-patters by reassuring them of the government's ability to maintain order. The danger to the government and to the reform process comes if the government significantly loses its monopoly of counter-revolutionary violence, if armed vigilante groups, paramilitary units, out-riders of the security police begin to “take the law in their own hands,’ and attempt by their own actions to eliminate revolutionary groups. (Huntington 1981, pp. 8-9).[footnoteRef:6] [6: The speech was reprinted as Huntington (1981). All cites are from this version.] 


Second, it was necessary to keep blacks politically fragmented for "the continued fragmentation among Black groups and the rivalry among Black leaders could be used by an appropriately-minded government to enlist some measure of Black support for the reform process.” Finally, "[t]he reform process may also require at times substantial elements of duplicity, deceit, faulty assumptions, and purposeful blindness."  (both quotes from Huntington 1981, pp. 10, 20- 21, respectively). Dirty tricks were not only allowed, but necessary. As one commentator wryly put it, “the goal of the ruling elite of the authoritarian-corporate regime in South Africa [was] to be obeyed not necessarily liked” (Adam & Moodley 1986, p. 164). 

For Huntington, the reforms needed to change from vertical to horizontal group dynamics. He argued, "In a vertical or hierarchical system, 'stratification is synonymous with ethnicity'; in a horizontal or parallel system, different ethnic communities coexist side-by-side" (Huntington 1981, p. 9).  During the apartheid period there had been an overemphasis on ethnic identity. 

Those things that are shared in common, particularly among elites, contribute to the success of the negotiations process. As Huntington (1981, p. 9) put it, "[m]ulti-ethnic societies often combine elements of both hierarchy and parallelism and over time one type of system may change into another." Reform, to Huntington, would have a short life span. In his 1981 (p. 19) speech he argued that,

[r]eform governments are most likely to engage them in constructive negotiations in the interim phase of their growth, when they can sense the satisfaction of power but cannot expect to achieve it on their own terms.... The hardest lesson...is the importance of introducing reforms from a position of strength.

Reform would play itself out over the next few years, Huntington went on, as government found itself in a weakened situation since the goals of reform were limited. For the South African political solution to move in a different direction it would have to

take off from the existing racial structure of South African society and attempt to develop a political system in which all four racial communities would play appropriate roles... The shift from a 4x1 system to a 4x4 system would involve primarily a change in political institutions... It would be, in all probability, the least difficult of the alternatives, including maintenance of the existing system, to realize in some workable form (Huntington 1981, p. 13).  

In South Africa, Huntington's ideas "helped to write the script of the Government's 1980s reform strategy…."  The South African reforms, according to one observer were "Made at Harvard" (Van Heerden 1988, p. 2). To another observer, the National Party as a "modernizing oligarchy owed much to the writings of...Samuel P. Huntington" (Marks & Trapido 1989, p. 28). The Huntington thesis became the model for a state-centric reform process that began with the introduction of the new South African Constitution in 1983. What is surprising about the Huntington thesis, however, is how much of it continued to survive in National Party proposals as they approached the Convention for a Democratic South Africa (CODESA) talks in December of 1991.

[bookmark: _Toc491171986][bookmark: _Toc523846287]Reform Apartheid

[bookmark: _Toc523846288][bookmark: _Toc491171987]The Afrikaner “Verligte”[footnoteRef:7]:  [7: Meaning “open minded” or “enlightened”, sometimes thought of as moderate liberals in the South African context. This contrasted with the far right conservatives called verkrampte.] 

[bookmark: _Toc523846289]B.J. Vorster, and the End of Ideology

During the apartheid period, the conflict in South Africa was in large part defined as between authoritarianism and civil society. Authoritarian control mirrored, though did not equal, similar patterns of control in fascist and communist society. This characature was particularly well illustrated in the area of censorship. By the late 1960s, censorship had become increasingly a weapon of political containment in South Africa. For example, as a result of Publications Control Board intervention, "[t]he second volume of the Oxford History of South Africa could be bought in South Africa only in a special edition, with fifty‑three blank pages substituting for a chapter entitled 'African Nationalism in South Africa' which contained policy statements by African leaders" (Meredith 1988, p. 114). Until the late 1980s, censorship was quite restrictive in South Africa and many aspiring South African intellectuals took pride in their collection of “banned” books. Those publishing books that were banned were sometimes surprised at the brisk sales this stimulated both overseas and through smuggled volumes into South Africa. 
More importantly political activity had become increasingly restricted after 1956, with draconian detention laws coming into place under Verwoerd. This being said, despite a veneer of authoritarianism, institutionally, the transition in South Africa had been going on for over 25 years by 1990. With the assassination of Henrik Verwoerd on July 29, 1966, the leadership of the National Party lost its ideological fervor and its membership had changed. It was a party of haves rather than “have-nots.” At that point, “most Afrikaners were urban professionals, members of a middle class as much bent on conspicuous consumption as their ‘materialistic’ English speaking white compatriots” and by the 1970s, Afrikaner elites and the many in the middle class had begun to benefit from state power (O’Meara 1996, p.165).

The National Party was increasingly pressured by urban Africans, taunted by liberal whites, who claimed to be the conscience of South Africa, and subject to doubts within their own ranks. Still, after 1966, the National Party leadership perpetuated a system of white supremacy with neither vision nor purpose. The crisis in the implementation of apartheid was sparked by the 1976 Soweto Uprising and in the aftermath of the urban revolts of the 1980s.

Apartheid planners during this period (1966-1980) based their theories of separation and integration on a number of assumptions that were taken from "modern town planning" (Evans 1997, p. 120). The focus was on technical solutions rather than ideological theory. Despite increasing doubts over the practicality of apartheid, the government would be paralyzed for another fourteen years both because of the political implications of an indivisible economy and what that meant for the institutional state. In addition, Nationalist political leaders continued to back the political division of the country rather than commit themselves to non-racial government and majority rule.

The beginnings of the verligte group and the split between the reformists and the purists occurred in 1969 with a debate that developed after Prime Minister Vorster allowed the visit of an integrated visiting sports team from New Zealand to South Africa. After this, the National Party divided on most racial issues between hard-liners (verkrampte) and soft-liners (verligte). Differences were defined by the extent to which apartheid could and should be reformed. Beginning with debate over integrated sport, the soft liners within the Vorster administration initiated very limited and controlled reforms within the urban areas. F.W. de Klerk (1998) made it clear that by 1970 the National Party leadership had no faith in apartheid theories. One contemporary observer described the situation. Speaking of the Prime Minister: “B.J. Vorster was strong but had no ideological commitment. He was ad hoc and compromising. By the end of the Vorster period, the Nationalists knew that the economy was not divisible. Yet the regime went on formalizing policy through the planning regions that assumed that the polity could still be divided” (Interview with Bethlehem, 1990).[footnoteRef:8] [8: Bethlehem was later murdered in a car hijacking outside of his home in Johannesburg.] 


Despite a lack of ideology, the Vorster administration tried, through massive social engineering, to preserve white dominance. “The cost,” according to James Barber (1999, p. 183), “for the government was high, in terms of subsidies and forming new administrations, but the greatest price was paid by Africans” pushed off of their land through forced resettlement policies.

The B. J. Vorster government collapsed in 1978, two years after the Soweto Uprising, and after a series of scandals rocked the establishment of the National Party. These scandals involved the misuse of large amounts of public monies, the use of propaganda and the involvement by security officials. They were collectively referred to as the Iny the press as the information Scandal or "Muldergate."[footnoteRef:9] Vorster's Defense Minister, P.W. Botha, took over the reigns of power and the rapidly disintegrating apartheid policy that went with it. [9: Connie Mulder was the Minister of Information at the time.] 


[bookmark: _Toc491171988][bookmark: _Toc523846290]P.W. Botha
	
It was ironic that during the 1980's that there was "a coherent and purposive reform programme on the one hand, and a capacity for the national liberation, trade unions, and military movements to sustain a level of mobilisation effective enough to render the reform programme inoperable" (Swilling, 1988a, p. 11). Organized resistance, targeting this national liberation between 1984 and 1987, challenged the foundations of the South African state in a manner that had never occurred before, as we will see in the next chapter. The nature of this irony can be better understood with reference to the reform modalities operating within the leadership of the National Party. It is to this issue that we now turn.

In assessing P.W. Botha’s reforms between 1978 and 1989, one can distinguish between an earlier period in which reforms were designed to preserve authority and a later period that moved towards an incremental reconstruction of authority. By the middle of the 1980s, the ruling elites’ “search...led to an abandonment of the traditional aims of territorial apartheid, and an acceptance of the need to reintegrate the bantustans into some form of single national system, albeit one constituted on the basis of ethnic-cum-regional federal/confederal units” (Hindson 1987, pp. 87-88). 

By the time P.W. Botha came to power in 1978, there had been a change in the Nationalist Party constituency. The constituency had become more urban, more based in business than in agriculture, and more entrenched in the Afrikaner skilled working class. An element of the white working class, particularly those with few skills, was lost by the National Party in the 1980s. These defecting voters became available to the new right wing Conservative Party. As late as 1981, however, "the dominant theme of NP [National Party] mobilisation was Afrikaner ethnicity, making possible wide support for the party from workers, small-scale farmers, and the rural petty bourgeoisie" (Mare 1986, p. 211). Reorganization of the state structures under P.W. Botha did have the effect of protecting policy makers from constituency pressures. The gap between the constituency and the leadership of the National Party widened even more after the F.W. de Klerk reforms in the early 1990s.

Power dramatically centralized in South Africa during P.W. Botha’s period as Prime Minister and President. Botha came to power on September 28, 1978 in the wake of Vorster’s Information Scandal. He had been the long time Minister of Defense and had close ties with the military. As what the press called a “securocrat” (pro-security forces), there was initially little reason to think that he would choose reform as a platform for his government. Botha was, first of all, a manager. Gwendolyn Carter, in 1980 (p. 129), noted the changes brought in by Prime Minister Botha and commented:

In contrast to Vorster, P. W. Botha has marked managerial ability and a strong sense of administrative organization.… He has instituted, therefore, a complete change in decision making at the top level of government. He quickly established a well-staffed Prime Minister's office on assuming power. He has also set up two important standing Cabinet committees, one on domestic affairs and the other on security and international affairs. Their decisions are taken to the full Cabinet only if there is disagreement within the relevant committee.

Botha initially was expected to work within the parameters of his predecessor. Despite their recognition of the futility of apartheid, opponents of reform opposed all change tactics because of the slippery slope problem.[footnoteRef:10] Once the regime accepted the principle of black representation outside of the homelands, anything less than non-racial voting would become untenable.  [10: A first step would push the regime all the way to full majority rule.] 


Despite his hard line reputation, after Prime Minister P.W. Botha took office, the white minority was asked to “adapt” to the new socio-economic realities in South Africa and the Botha government began to nibble away at rigid conservative Verwoerdian apartheid. Within the National Party, the reformist attitude of the Vorster and Botha administration led to a series of splits, first, when Vorster allowed a mixed race Rugby team from New Zealand to tour South Africa, with the formation of the ultra‑right wing Herstigte Nasionale Party in 1969, and in 1982, with the Conservative Party led by Dr. Andries Treurnicht. 

During the Botha years, a new class of Afrikaner evolved which was comfortable with the limited reforms contemplated by the new P.W. Botha administration. This new class of professionals held important positions in business, the professions (law and medicine), agriculture, and the state bureaucracy and became increasingly remote from the Afrikaner working class in factories, retail outlets, mines, and offices as well as the farmers in the countryside (Stadler 1987).

In the P.W. Botha years, a substantial and influential, if cautious, reformist group (labeled verligte) had developed in the National Party, made up of businessmen, professional people, technicians, and specialists in the public and private sector, as well as clergymen and members of the defense establishment. All were anxious to strengthen the country's industrial power (Gann & Duignan 1981). These reformers were determined to create a moderate wide-ranging social consensus within the white community to counteract the challenge of left of center organizations and, in particular, the United Democratic Front (UDF).

The reform group in the National Party tended to identify with a limited form of political liberalism. Such political liberalism reached the Afrikaans speakers in the large urban areas first. However, it would be some time before this liberalism reached the smaller urban areas in the Western and Eastern Transvaal, the white rural areas, or white administrators in the homelands. P.W. Botha introduced his reforms without significant input from the National Party parliamentary caucus. As we will see, the isolation of the National Party caucus had long-term implications for political change. 

In the late 1970s, P.W. Botha appealed to the business community to support his social and political reforms. In a 1979 speech, Botha proposed a partnership with the business communities and announced a rationalization of the public sector, more efficient decision-making and less interference in market principles. In the speech, Botha promised to cut back on the size and scope of government, curtailing capital expenditures as well as recurrent spending (“Keynote Address” 1981). Botha promised to get the heavy hand of government off of the economy. The business community found him attractive because he spoke with the language of technocratic rationality. 

In 1980, P.W. Botha called for a reform in governance patterns in South Africa. South Africa was over-governed and over-regulated and what Botha thought South Africa needed was “less government with fewer laws but better manpower utilization” (Sullivan 1980, p. 25). In the early 1980s, the National Party began a process of reassessment that led finally to the abandonment of apartheid, the end of the British style parliamentary system, and the creation of a new multi-racial Tricameral Parliament. He also committed the regime to move the country ever so slowly towards negotiations.

Politically, the National Party government envisioned an alliance with Indian, Coloured, and homeland based political movements that could challenge both Black Consciousness and the ANC movement in exile (Kasrils 1993). These moderate groups from the Coloured and Indian community would, Botha hoped, cooperate with the state in the introduction of moderate political and social reforms (“Keynote Address” 1981). The goal was to create a skills-based multiracial middle class alliance. After 1981, 

the verligtes made use of the space provided after the Soweto riots and the 	scandal which 	led to the fall of the Vorster government and tried to widen the areas of reform. Reforms led to popular uprisings which between 1985-1987 led to a reintroduction of authoritarianism. By 1987…, in the urban areas, the process was beyond the control of the regime. Clampdowns at this point [were] unsuccessful (Picard, Research Diary, June 25, 1990).[footnoteRef:11] [11: This point was made by Phillipe Schmitter in remarks made at a Workshop on the Transition from Apartheid to Democracy in South Africa, Johannesburg.] 


In 1980, the Transvaal National Party MPs had held a caucus to discuss the issue of associated citizenship for blacks, the new consolidation proposals, and the Prime Minister's latest round of talks with black and Coloured leaders. The government began to explore ways in which the black leaders could liaise with the President's council. One of the earliest ideas of reform was the proposal for an advisory cabinet council that would be made up of five members of government and five members of the Coloured and Indian communities. It never came to anything because of the opposition of the Labour Party that controlled the Coloured Representative Council (South Africa: History 1986). Throughout the 1980s, the National Party never came up with a model. It was the failure to define this liaison with African South Africans that doomed the Botha reform process early on.

P.W. Botha went beyond the executive system of his predecessors, however, in both policy initiatives and structural changes. As early as 1981, observers noted that Botha was creating executive structures for an administrative state, isolated from the National Party caucus and parliamentary oversight, and with "a vastly enlarged and efficient structure of Cabinet Committees and advisory and planning committees--all reporting to his office" (Myburgh 1981, p. 23). His "administrative style of government [became] a major decision and policy-making instrument" in his attempts to reform and preserve the apartheid system (Wilkins 1970, p. 4). It was the 1983 constitution, with its built in majority for the National Party government, in the tie breaking President's Council, which created an Executive State Presidency, under by P.W. Botha (Frankel, Pines & Swilling 1988). This Executive Presidency, shorn of its racial connotations, became the structural base of the Presidency in the 1996 Constitution.

The 1980s came to be dominated by several intersecting sets of forces. Of particular continued concern was the shortage of trained manpower that Botha claimed created a bottleneck over the country's economic development. Only non-white skilled professionals could bridge this gap. In 1981, Botha gave a second keynote address to businessmen in Cape Town. Botha called for a reform in governance patterns in South Africa and reiterated his longstanding argument that the country was over-governed and overregulated (Sullivan 1980). In the 1981 speech, Botha noted that “the deterioration in the staff position of the government in recent times...is disheartening." The problem was the shortage of experienced personnel that South Africa constantly faced. Civil servants needed training and there needed to be a better utilization of the manpower already available. There must be, he told the group, “competitive conditions of service within the public sector” (Botha Keynote Address Speech 1981). 

P.W. Botha stamped his authority on government, especially at the senior levels of the civil service. He encouraged his ministers to recruit advisors from outside the public service and permitted them to build up small personal staffs. Botha tried to prune and rationalize the civil service, while at the same time he continued to use the traditional power of patronage (Schrire 1991). Botha also declared quite openly that all department heads and directors-general had to be sympathetic to his policies. (Picard’s Research Diary, April 2, 1990.[footnoteRef:12] Under Botha, blacks were given some opportunity to advance in government, including the police, the military and parastatals. Like Botha's other reforms, changes in the civil service were short-lived as they ran up against the resistance of the South African white right after 1983.[footnoteRef:13] [12: Graham Dominy, letter and comments to Albie Sachs, April 2, 1990. Copy of letter in Louis A. Picard’s South African archives.]  [13: For a detailed discussion of this and other matters relating to public sector reform, see Picard 2006.] 


An important contribution to popularizing and defining gradualist reform during this period was made by Willem De Klerk, brother to the former South African President, F.W. De Klerk. To Willem De Klerk, racial differences had to be recognized. At the same time, he said,

There [was] a definite racial dimension [to reform policy in South Africa] because black and white do threaten one another.… Confrontation between individuals and groups, friction, clashing traditions, the chasm between civilisation and non-civilisation.…[all are part of the confrontation] (De Klerk 1984, p. 18). 

"It was a movement away,” Willem de Klerk (1984, p. 40) went on, "from the nation-state concept of separation to the new politics of collectivity.” From a South African perspective, "[a] particular problem concerns the question of group rights and individual rights” (Affirmative Action 1996, p. 11). 

[bookmark: _Toc491171989][bookmark: _Toc523846291]Botha's Political Formula
	
Prior to 1990, institutional change within the government in South Africa could only occur from within the ruling group. For this reason, the 1983-1984 political reforms were important. The South African government under P.W. Botha introduced a series of reforms that were designed to buy the National Party time and provide a social and economic framework that was conducive to the development of a black middle class. 

P.W. Botha transformed the Executive Branch’s authority and dramatically centralized power in South Africa during his period as Prime Minister and President. Under the new 1983 Constitution, Botha was in a position of dominance. His position was similar to that of State Presidents in the Boer Republics. The State President’s status as a focal point of Botha’s new system is worth considering in this context (O’Meara 1996). “The extent of the challenge facing the government,” Botha had said in a defense White Paper in 1977, “was so great that it required 'coordinated action in all fields - military, psychological, economic, political, sociological, technological, diplomatic, ideological, and cultural' - and hence the involvement of all sections of society" (Meredith 1988, p. 182).

The introduction of the new Tricameral Parliament and the Black Local Authorities (BLAs) was part of the package of reforms introduced by P.W. Botha in 1983-1984. The Constitution promulgated by the white minority government, introduced a Tricameral parliament including “Asian” and “Coloured” parliaments and created an executive Presidential system of government.[footnoteRef:14] In addition, government created racially based, “own affairs” departments, local government bodies in African Townships, and introduced a new growth point and regional development and planning policy with regard to industrial and urban development. Botha called for rationalization of the public service with the expansion of direct management responsibility over social and political activities. Constitutional reforms were based on the consociational model that said that group identities had to be protected, but that structures for co-determination and joint decision-making should also be created. Thus, group representation was to be corporate in nature rather than legislative, while administrative authority was to be centralized within the office of the President. [14: The British system of government in which the legislative branch (parliament) selects the Prime Minister.] 


Additional reforms identified with the early Botha period (1978-1984).[footnoteRef:15] These include: 1) the recognition of the permanence of urban blacks coming out of the Riekert Commission;[footnoteRef:16] 2) the legalization and freeing the activities of trade unions as recommended by the Wiehahn Commission; 3) the creation of local government bodies in African townships; and 4) the development of a new growth point and regional development planning policy with regard to industrial development.  [15: Government officials saw themselves in a no win situation in the 1980s, for the Government's plan, while it is detailed, might exacerbate conflicts between the Government and opposition groups. If the Government's plan was vague, it may attract criticism and suspicion of the existence of a "hidden agenda" Oosthuizen 1986.]  [16: Reformers pushed for a shift from "racial capitalism" to "open" capitalism. The goal was capitalism without racism. Of course, the Reikert commission's acceptance of dualist approach to settlement did not allow for changes in the South African economic system. See Hindson 1987, p. 81. Critics suggest that a non-dualist approach is necessary.] 


As we have noted, the goal of the Tricameral Constitution was the creation of an alliance between white National Party voters and Coloureds and Indians. The government under reform apartheid was to separate the three minority groups from the black majority that lived in South Africa's black townships. At the national level, the centerpiece of the Botha reforms was the granting of the segregated vote to Coloured and Indian voters.
 
At the local level, politics in the white municipalities and in the Coloured and Indian areas were changed because of the segregated expansion of the limited franchise established under the Botha Constitution and the attempt to co-opt Indian and Coloured voters through the Tricameral Parliament, the executive presidency, and the multi-racial President’s Council after 1984. However, government still maintained that urban blacks could not be included in such a coalition because, through the homeland system, the "role of blacks in the constitutional dispensation [had] been finally and irrevocably determined" (Olivier 1980, p. 7). 

Reforms introduced by the Tricameral Constitution led government to the reorganization of the executive branch and the restructuring of all of those departments. While the Botha constitution was flawed, its introduction was a significant "step away from rigid, racial separate development" (Lester 1998, p. 5). In the short run, the Botha reforms were a return to a more liberal form of segregation earlier labeled Stallardism, a less stringent brand of segregation recommended by the old United Party. 

Under the Tricameral Constitution, bureaucratic procedures changed significantly. The coming into force of the new constitutional arrangements and the establishment of racially based "own affairs" departments, established Indians and Coloureds as junior partners in the Tricameral system, and transformed the bureaucracy. Controls, according to David Breier (1988b, p. 10) had loosened and the "change to 'own affairs' bureaucracies...created a new age of dishonest and inefficient public servants." At the same time, senior civil servants remained ethnically based and the central command structure, the administration, and the rank and file of the bureaucracy continued to be Afrikaner in language and culture (Bethlehem 1988). The civil service and parastatals continued to provide jobs for poor Afrikaners, particularly from the rural areas. After 1985, critics complained of graft and corruption in the new "own affairs" departments for whites, Indians and Coloureds.

The establishment of "own affairs" departments effectively created new government structures for each province. Indian and Coloured Affairs offices were located in Durban and Cape Town respectively, in effect creating regional homelands for Indians and Coloureds with white “own affairs” administrators remaining in Pretoria. Government reforms accepted that "Greater" South Africa, including the homelands, would end up with multiple functional departments. Each "own affairs" function would multiply 26-28 times for each homeland and segregated government entity under the Tricameral constitution (Breier 1988a).

P.W. Botha in the Provincial Government Acts of 1985 and 1986 also changed the legislative status of the four white provinces with the introduction of the Tricameral Presidential system in the mid-1980s by changing them from political bodies to deconcentrated units of central government, with major local administration responsibilities as a prelude to the establishment of a confederal system at some point in the future.[footnoteRef:17] He replaced elected provincial councils with the deconcentrated authority of the provincial administration and an appointed executive committee system of administration. [17: This was done through the abolition of elected Provincial Councils and the introduction of multi-racial, non-elected Executive Committees.] 


The Botha administration’s rationalization process focused on provincial political authority, at least in part because one province, Natal, had never come under National Party electoral control. Rationalizing regional authority through the removal of political councils was designed to place provinces under the control of civil servants dominated by the National Party (Wilkins 1980b). At almost the same time, the National Party’s Minister of Constitutional Development and Planning claimed that 145,000 new jobs had been created through its decentralization program after 1982, suggesting that increased patronage was at least part of the motivation for the changes. ("145,000 Jobs Created," 1988). At the provincial level, each department managed its own affairs on a functional model. At the same time, the legislation provided, in theory, for joint executive bodies between provinces and homelands (Kapp 1989). This was activated after 1990 during the transition negotiations.

Policy documents justified the need for a deconcentrated authority in the post-1986 provincial administration as part of Botha's “Total Strategy.” What remained in the provinces after 1986 was an administrator and an executive committee who served as regional representatives of central government, recreating the prefectoral system at the intermediate level in white South Africa. The Provincial Administrator, appointed by the central government, had long functioned in the classical prefectoral style in each of South Africa's four provinces.

The Botha reforms presaged an evolution of local level politics in the white areas, including cities and municipalities, the Indian and Coloured townships, and the rural homelands. Botha proposed the introduction of segregated urban BLAs as a part of the new dispensation in 1983. There was also vague talk of regional and even national representation for urban blacks. The immediate issue continued to be the nature of the black presence in the urban areas. The last straw for moderate critics of the Botha regime was the exclusion of blacks (Africans) from the Tricameral Parliament. The reforms brought in following the Riekert Report[footnoteRef:18] had set the stage for regional and national representation. Riekert had pointed to the shortage of skilled whites in the work force and the need for a stable black labor force (Mandy 1984). Politically, Botha was not willing to grant Africans even token national representation outside the homelands. [18: The Riekert Commission of Inquiry, headed by P.J. Riekert 1979, senior aid to former President P.W. Botha, examined legislation effecting the utilization of human resources and suggested modification of controls on the movement of people into the urban areas. ] 


Under the Botha reforms it also became government policy to remove "from the sphere of government all functions and services that could be met by the private sector" (Zille 1983, pp. 66-67). It was through this refashioning of the local state that the South African reformers hoped to control events after the transition to majority rule. This would be done through a decentralization, depoliticization, and privatization process that reduced the extent to which national state structures were the arena for the competition over scarce resources. By the middle of the 1980s, the regime had defined for itself a goal of a "depoliticized social order" (Greenberg 1987, p. 187). 

There was nothing in the Tricameral Parliament, the provincial structures, the system of local government, or Regional Services Councils (RSCs) that required any significant power sharing between the dominant white group and other groups within South Africa. There was even little of the corporatist style "segmental authority," so praised by Nationalist leaders, actually built into the system (Heymans 1988, p. 42). However, it became clear very early that P.W. Botha's Tricameral Constitution was unviable. Reform apartheid was not workable economically or politically; however, it would take another ten years of urban resistance, violence, and international sanctions for negotiations to become a reality.

Under the Botha administration, the Department of Constitutional Development and Planning became very powerful. The Department was set up as a mechanism that could initiate, direct, and support constitutional negotiations (De Klerk 1999). According to Cobbett, et al. (1986, p. 155), the Department of Constitutional Development and Planning controlled

…all local authorities and RSCs [Regional Services Councils] through the multiracial Council for the Coordination of Local Government Affairs; the second tier which include[ed] the new regional committees, RDACs [Regional Development Authority Councils],...Regional Liaison Committees, and significantly the Development Boards; liaison with the bantustans through the multi-lateral coordinating bodies; 'homeland' consolidation; and group areas.

A concentration of power in the Department of Constitutional Development and Planning cleared the way for a process of controlled reform and reconstruction at the local level that characterized the first half of the Botha administration. At the same time, there remained coercive apparatuses governed by the logic of maintaining law and order and influx control. Throughout, the Botha regime continued attempts to promote homeland consolidation and homeland independence.

One critic characterized the reforms as "significant developments aimed at centralising power as an integral part of constructing a more effective and rational authoritarian system" (Frankel, 1988, p. 289). Yet the reform group in the National Party had initially identified with a limited political liberalism. Such political liberalism reached the Afrikaans speakers in the large urban areas first. It would be some time before this liberalism would reach the smaller urban areas in the Western and Eastern Transvaal, the white farm areas, or white administrators in the homelands. 

At the same time, in the 1983 Constitution, the Botha government gave itself virtually unlimited power to arrest and detain political opponents (Siluma 1998). Reforms after 1984 led government to restructure those departments that controlled African affairs at first-tier level. In 1983 and 1984, under the new constitution and as a result of Botha’s administrative reforms, the South African government restructured the third and second tiers of government. As a result, a whole range of reformists developed a renewed interest in consociationalism (a kind of ethnic defined federalism) and confederalism. This new “vision has put federalism on the agenda for a wide range of reformists. These include[ed] English-speaking liberals, bantustan leaders, influential Afrikaner verligte academics, ideologues and politicians, organised industry and commerce, and the coloured and Indian parliamentary parties” (Cobbett et al. 1986, p 149). 

To some extent the closed bureaucratic system that had evolved since 1948 did open up in the 1980s. Reform apartheid demanded new ideas and approaches to South Africa's racial problems. The Botha administration regularly brought in outsiders (sometimes referred to as the “new Nats”) to work on contracts within the departments. It became fashionable for cabinet ministers to have informal private advisors who were outside of government. The bureaucracy became less hierarchical as internal policy debates became common. 

The reorganization of the state under P.W. Botha involved a complex combination of centralizing and decentralizing tendencies. While major decisions continued to occur at the first-tier level, a great deal of deconcentrated fiscal authority was passed to second and third tier authorities and in particular to the newly created RSCs. These reforms constituted the beginning of what would be called a politics of transformation. The new constitution, ultimately stimulated the revolt in the townships, as we will see below, which broke out in 1984 and led ultimately to negotiations and a non-racial, ANC led government. 

The year 1984 is a useful cut off point in this analysis. Several things came together to define the boundaries of apartheid and the movement towards a post-apartheid society. The centerpiece of the P.W. Botha reform package in the 1980s, as we have seen, was the creation of the cumbersome, hierarchically tiered, ethnically based parliament for whites, Indians, and Coloureds, the Tricameral Parliament, with its black local government appendages. The creation of a system of racially based, segregated BLAs in the townships and the creation of RSCs linked together black and white local governments and transferred revenue to black areas for capital construction at the sub-national level.[footnoteRef:19] [19: RSCs had representative mechanisms based on their tax base and were able to tax businesses on the basis of employment and turnover. In 1984, government officials first raised the idea of incorporation of Africans into RSCs, the upper level of the third tier of government, though this was not implemented until 1987.] 


While the National Party reforms did not result in South Africa's final dispensation of regional structures, they had an impact upon the majority rule state that followed. A number of structural changes that had been introduced were designed to depoliticize the policymaking and planning process. These included municipality status for all black townships in South Africa, the beginnings of multi-racial metropolitan government in RSCs, the creation of appointed multi-racial Executive committees, made up of whites, Indians, Coloureds, and Africans, which governed the country's four provinces (and the abolition of the four all white Provincial Councils), a regional planning system which included, in theory at least, the country's ten homelands and, at the national level, a proposal for negotiations over the future of the central government through the establishment of a "national council", and, later, the all-party talks which began in 1991.[footnoteRef:20] [20: The National Council was the first scenario that would include blacks from outside the homelands as well as representatives of homeland governments. The "national council" was designed to bring blacks into the racially based "Tri-cameral" parliamentary system introduced in 1985; a system which provided segregated representation for South African Indians and Coloureds as well as whites but not for the black majority.] 


[bookmark: _Toc491171990][bookmark: _Toc523846292]The Impact of the Tricameral Constitution

Discussion in the 1980s focused on gespreksforums, or “dialogue forums.” The goal was to create these forums with what the Botha government called “credible” black leaders, without losing political control. The involvement of black leaders would be an administrative arrangement and not an extension of the democratic system since the Botha government feared losing control through a majority vote. Depoliticization was in one sense colorblind, however, since "[f]or all South Africans, not only whites, this amount[ed] to a further reduction of political accountability and public scrutiny of government" (Mare 1986, p. 219). 

Political decisions were viewed as ideologically or politically non-contestable, and "hence closed to public discussion and ratification" (Frankel et al. 1988, p. 65). In the top down model, one of the “fallacies embraced by an ethnic technocracy [was] the assumption that it [could] solve the racial problem by budgetary means alone. More township housing, better Black educational facilities, and higher wages, necessary as they [were] for stability, [did] not eliminate discontent” (Adam & Moodley 1986, p. 232).

			Reforms, as we have noted, were based on the Samuel P. Huntington article in Politikon and a Arend Lijphart article in World Politics. They both argued that the way to go from a limited uni-racial society to a multi-racial democracy would run through some form of autocracy (Swilling & Philips 1987). The reforms were clearly limited in both their aspirations and impact. As one commentator noted in 1985:

My contention, however, is that the new constitution [Constitution Act no. 110 of 1983] is still seemingly lacking in legitimacy and credibility. It continues to deny access to those who are still without formal political power. The constitution can be considered as an exercise in selective co-option: it seeks to incorporate the Coloureds and Indians into a numerically-wise White controlled authority structure, but excludes the Blacks (Totemeyer 1985, p. 62). 

What came to be called P.W. Botha’s “Rubicon speech” (Botha’s announcement of final stage reforms) in 1985, did signal the formal abandonment of Grand Apartheid, though the abandonment was lost in Botha’s hostile remarks addressed at the world press. Botha, in the speech, also accepted the notion of negotiations with credible black leaders (De Klerk 1999). However, the Botha government after 1986 sought closure on what it called the reform process. Closure, for the Botha government, implied imposed rather than negotiated reform. This search for closure defined the "gap between its own conception of what constituted reform and the broader expectations adhered to by representative black leaders" (Frankel 1988, pp. 281). However, "closure [did] not necessarily imply the cessation of reform or the reinstitutionalisation of the various legal and administrative mechanisms which [had] conventionally sustained classical apartheid" (Frankel 1988, pp. 288). 

It would be wrong to dismiss the restructuring process as simply cosmetic. It did prove real enough to reshape, in important ways, the terrain upon which struggles over fundamental changes were being carried out. The Rubicon speech signified the end of Botha’s reform period. After the declaration of the state of emergency in June of 1986, the Department of Constitutional Development and Planning (and indirectly National Party reformers) were stripped of influence and respect by an increasingly angry and frustrated P.W. Botha. 

P.W. Botha, as an individual, finally did made the break with apartheid publicly in the August 1986 Federal Congress of the National Party.[footnoteRef:21] It was the last act of his reform efforts. According to Gerritt Viljoen, one of the key National Party leaders during the period, "There was a Federal Congress of the National Party [1986] in which the decision was taken that blacks and whites must cohabit the same state " (Interview with Viljoen, 1990). The government, Viljoen noted, had ended Pass Laws in June 1986. The goal of reformists in South Africa, both in and out of government, was the elimination of the normative bias for maintaining apartheid and weakening the moral and ideological arguments in favor of it. The result, eventually, was a paradigmatic shift for South Africa (Cloete 1991). The National Party Congress accepted the principle of equal citizenship for all South Africans and ran in the 1987 and 1989 elections on the basis of power sharing and “equal” citizenship (Giliomee 1994). [21: This according to F.W. de Klerk in interviews with Waldemeir 1997, p. 113. ] 


The Nationalist position on negotiations and reform remained ambiguous however throughout the 1980s. All groups, they claimed, would have to be represented in the new South Africa but government would have to remain in "responsible" hands (Le Roux 1988, p. 236). Interviews with officials within the Ministry of Constitutional Development in 1988 suggest that the Nationalist government had not yet abandoned its three pronged set of assumptions on South Africa, the “first world”/”third world” (or dual economy distinction within South Africa), an incremental approach to socio-economic reform, and, most importantly, the group basis of politics in the post-apartheid state.[footnoteRef:22] At the same time, the business community and the South African press increasingly asked the Botha regime embarrassing public and deeply probing questions about South Africa’s ailing, bloated state bureaucracy and the failure of Botha’s reform structures (Interview with Cloete, 1990).  [22: Interviews with Van Niekerk, 1988; Stassens 1988; Du Toit, 1988; Dekker, 1988. ] 


By the late-1980s, a minority of the South African cabinet, Leach calls them the liberal reformers, was committed to the complete eradication of apartheid. The Tricameral government, for them, only played a transitional role. Liberal reformers advocated a restructuring of provincial authority. The country would be restructured into a 15-20 province federal system with one person, one vote, regardless of race. The first chamber would be democratically elected. However, the reformers called for some mechanism for protection of culture and language that could be built into the second chamber. The second chamber should be partly based on geography, partly on race or culture, and partly on economic interests. Group definitions would exist on the basis of voluntary association towards a corporatist mode. There would also be a bill of rights, an independent judiciary and a constitutional court to uphold civil rights and human dignity (Leach 1987). The model was drawn from the Buthelezi Indaba.[footnoteRef:23] The key to reform would be to decentralize authority to the greatest extent possible.  [23: Meaning “Grand Meeting”] 


The reform proposals remained in large part a return to the liberal segregation of the United Party during the inter-war period, rather than a historical departure. However, there was much in the reforms that would be accepted in a future majority rule bureaucratic state. Thus, the Botha reform process should be seen as part of the transition to negotiations and majority rule. The reforms reshaped, in important ways, the terrain upon which struggles over more fundamental changes were carried out. Though the Botha reforms were primarily introduced as a mechanism to co-opt sections of the black community, one should not assume that the entire reform process was

...so pervaded with repression and authoritarianism, or that it so uniformly [expressed] the will of the ruling class and the imperatives of class domination, or that it [was] so immutable, that some of its elements [were] not open to transformation into something more democratic and into something capable of advancing certain popular objectives (Frankel et al. 1988, p. 45). 
	
After the declaration of the state of emergency in mid-1986, and in response to the township violence, the Department of Constitutional Development and Planning was stripped of its influence and its role in political transformation. By the end of 1988, the Department of Constitutional Development and Planning had reached a particularly low ebb as the state security apparatus undertook to remove the major innovative constitutional experts, Korbus Jordaan and Fanie Cloete, for security reasons, over the head of the minister, Chris Heunis. Conservatives were in charge and the reform effort was over. This incident, for the press, marked a turning point in the decline of reform under P.W. Botha. The reforms had failed within a decade. In the end, "[t]he Western democratic tradition [offered] no legitimate alternative to the universal franchise on all civic matters - at all levels of government, one-person-one-vote, on a common voters' roll of all adult citizens regardless of personal qualifications….[was inevitable]” (Adam & Moodley 1986, p. 208). 

The reforms introduced after 1983 by the Botha administration did limit the flexibility of the non-racial government after 1994 by the way they were embedded in administrative procedures and the authoritarian reforms of the Botha period. A bureaucratic/military elite which was established external to the political process, presaged hierarchical and patronage patterns seen in the post-1994 transformation.[footnoteRef:24] [24: Grundy 1986 points to the increasing involvement of the security establishment and the military bureaucracy in decision-making and output during this period.] 


[bookmark: _Toc491171991][bookmark: _Toc523846293]Consociationalism and the Failure of Reforms 

Social engineering has been a part of the continuity of the South African policy process. This social engineering was fueled by the several ideologies debated between 1975 and 1990 as academics, both international and domestic, tried to define the utility of these ideologies. At no time was this more so than during the mid-1980s. Throughout the period, the Nationalist negotiations position was influenced both by consociational theory and by the KwaZulu-Natal Indaba. 

Inkatha's role in South African politics, as we have seen, has been complex since its founding in 1975. Inkatha identified itself as a liberation movement sharing much in common with banned organizations except that it rejected both the use of violence against the state and collectivist solutions to economic development. While the National Party had long hoped to receive some support from Coloured and Indian South Africans, it was the Inkatha movement which had long been the National Party's last best hope for a multi-racial alliance. 

In 1980, the Inkatha movement numbered between 200,000 and 300,000 members, all of whom “were used to discipline and orders" (Carter 1980). Chief Mangosuthu G. Buthelezi and Inkatha did much to challenge the Botha political changes in the 1980s. Throughout the decade, Buthelezi held out against government pressures and promoted a number of demands including the release of all political prisoners and debating the nature of the unitary South African state. Most importantly, Buthelezi refused to accept homeland independence. For much of the decade, Buthelezi refused to meet P.W. Botha unless there was real black participation in the President's Council. The Coloured Labour Party joined him in this demand. 

Inkatha was organized and functioned as a mass political movement governed by a national conference and a central committee.[footnoteRef:25] Despite its claim to be national and pan-ethnic in its membership, Inkatha was not able to shed its ethnic identification as a Zulu organization and its symbiotic relationship with the KwaZulu Government who’s Chief Minister, Buthelezi, was also President of Inkatha. The key leadership of both organizations, therefore, overlapped.  [25: It declared itself a political party, the Inkatha Freedom Party, in August 1991.] 


While the homeland government was seen by most observers to be in the collaborationist mold, unlike the other homelands, Inkatha had at least a regional political influence and could mobilize people in Natal. It viewed the homeland (or the Zulu Kingdom) as historically pre-dating the Union of South Africa. KwaZulu, Buthelezi argued, should be an autonomous part of a united South Africa. Inkatha saw group association as a volunteer process of identification that should be available to all South Africans (Carter 1980). Buthelezi spoke of a "Step-by-Step-Approach"[footnoteRef:26] and suggested that long-term objectives for political, economic, and social rights could be pursued by blacks themselves in an incremental manner leading, it would be hoped, to a gradual extension of power sharing in fields like local administration.  [26: At the time, Buthelezi opposed both economic sanctions and the use of violence to overthrow the apartheid regime.] 


Buthelezi's political framework for change was largely influenced by the KwaZulu-Natal Indaba idea that he helped to develop in the early 1980s. The Indaba model, drawn up by Inkatha and liberal Natal white intellectuals included a system of two houses in the legislature with a lower house of 100 seats elected by proportional representation. Pre-defined groups, voluntarily associated with, would be represented in the second house. The upper house with 50 seats would be given to each of five ethnic groups. The second house would include a non-group or a "South African" group for those who wanted to opt out of ethnic identity or linguistic representation. The upper house would protect the linguistic, cultural, and religious rights of groups, but not their political, or presumably their economic, rights.

Though the National Party government initially had rejected Indaba as a framework for governance in Natal, it would eventually use the model to justify its call for entrenched minorities during the post-1990 negotiations. Subsequently, emphasis shifted from ethnic representation to party representation through regions with consensual mechanisms built in to block simple majority rule. The skepticism expressed by the Commonwealth Mission in 1986 on National Party goals illustrates external reaction to the Indaba idea:

We are skeptical of the intention of the Government to dismantle completely the system of apartheid in the sense that system is known and understood the world over. Their actions up to this point do not justify any claim that apartheid is being dismantled. The argument that the considerable change which we have seen is directed to that end founders, irretrievably, on the rocks of "group rights" and white control (“Mission to South Africa” 1986, pp. 43-44). 

Despite such criticism, the negotiating process for the Indaba continued to be the National Party model for the constitutional negotiations through the end of 1991 and, in part, survived into the final constitution in 1996 (Nattrass 1989). 

[bookmark: _Toc491171992][bookmark: _Toc523846294]Consosciationalism

Confederation at an elite level remained a non-negotiable within the National Party after the introduction of the new constitution in 1984. The Tricameral system was meant to allow for the co-optation of elites in the homelands who administered these territories in a territorial based political association labeled a confederation of Southern (or South) Africa. Under this arrangement, citizens of the independent homelands would lose any claim to the South African state whether they lived there or not. Cooptation would be on a segregated basis. 

National Party leaders used such social science theories as corporatism, privatization, and public choice to support non-democratic policy structures, cutbacks in government activity, and the sale of public corporations to the private sector. Discussions of consociationalism became a part of the rhetoric of South African newspaper editorial pages by the middle of the 1980s. A consociational agreement, in the view of National Party policy-makers, suggested that the allocation of civil service positions be determined by proportional representation and that public funds would be allocated in a similar manner and on a proportional basis to significant groups based on their tax contribution (Horowitz 1991). 

In South Africa consociationalism meant different things to different political leaders. In KwaZulu, consociationalism became a mechanism for political transition to an ethnic state that, according to critics, illustrated the undemocratic nature of consociationalism (Mare & Hamilton 1987). In urban areas, the creation of autonomous municipalities fit into the consociationalism framework that also included separate parliaments for each ethnic group (except blacks) and "own affairs" administrations. Linkages between groups would occur through non-political common structures (De Klerk 1984). 

Throughout the 1980s, the South African government's objective was the exercise of political rights and freedoms within the structures of groups and communities. South Africa, the argument went, was a nation of minorities and future constitutional arrangements would have to address individual needs only within the confines of ethnic or linguistic groups.[footnoteRef:27] In the 1980s, from the government's point of view there were five non-negotiables: 1) the concept of group rights, 2) the idea that one-person one vote was not acceptable, 3) the continued use of the population registration act, 4) the continuation of the group areas acts, and 5) the Tricameral Parliament as the basis of reform. [27: Group Rights and subsocieties have at their basis work by Leo Kuper and M.G. Smith. For a critical view, see Kuper and Smith, 1969. ] 


Many white moderates, and even some liberals, in South Africa would give blacks anything in the world short of giving them the vote.[footnoteRef:28] As one businessman put it in the early 1980s, "What this country needs is a good multi-racial oligarchy" (Lelyveld 1985, p. 234). National Party politicians talked of parameters and legitimacy. The non-negotiables for most ordinary white South Africans were less complex: 1) no nationalization policies for the businessman, 2) no land appropriation for the farmer, and 3) no punishment for apartheid for the police, the defense force, and the civil service (Le Roux 1988).  [28: Paraphrasing Doris Lessing as quoted in Lelyveld 1985, p. 238.] 


The non-negotiables on constitutional reform were influenced by consociational theory and by the ideas of group rights as articulated by the KwaZulu-Natal Indaba idea discussed above. The Indaba constitution proposed in 1982, according to its advocates, had provided for a form of consociational democracy (Du Pre 1994). The issue of autonomy remained at the center of Buthelezi's opposition to a unitary system of government up to the transition (Sparks 1995a). Debates about group and racial representation, corporatism, and federalism would carry into the post-apartheid period.

 P.W. Botha's goal was to co-opt the urban black middle class, but he never discovered how to do it (Frankel 1999). By the late 1980s, the National Party search for reform in South Africa focused on some form of multi-racial but non-democratic compromise between the dominant white groups and the black majority population. This corporate style compromise was either a "multiracial autocracy" or "multiracial fascism" depending on the observer (Schlemmer 1988 p. 50). 

An influential pamphlet by Stoffel van Der Merve (1985), entitled "...and What About the Black People," mapped out a federal corporatist structure with the retention of race or ethnic identity as the basis for political representation. There remained in South African government circles, even in the early 1990s, a continued interest in corporate arrangements and the related idea of a "race-federation" accompanied by significant local and regional devolution.

A corporatist approach to government saw central authorities as the coordinating body for all public and private activities within the country and at all levels of government. Comparisons are often made with the Gaullist system of chief executive created in Fifth Republic France. Gann and Duignan (1981, p. 86) described the Botha framework from a Corporatist perspective:

For all the restrictions on its powers, the central executive remains extraordinarily powerful. To a certain extent, inter-bureaucratic dissensions still take the part of “normal” politics, especially in the field of race relations. The central state administration looks after African, Coloured, and Indian affairs; the Department of Co-operation and Development forms a powerful fief of its own, complete with a broad range of administrative services and economic functions.

Advocates of conservative reform used theories of corporatism and consociationalism, defined by political scientists, to defend their opposition to a non-racial, majority rule government. According to Robert Rotberg (1980), the National Party was itself a modernizing oligarchy. In other words, the state sought to establish an apparatus "under the depoliticized rubric of consociationalism in order to administer what generations of technocrats defined as the 'realities of change'” (Swilling 1988a, p. 17). 

The National Party and its bureaucracy by 1987 had become a "deeply conservative body that [didn’t] like the idea of [real] change" (Sparks 1980, p. 7). There were highly conservative groups in the middle ranks of civil service who stood to lose from any increase in the number of blacks entering the bureaucracy. This meant a mindset that "sustained the...growth of political and para-political formations to the right of the National Party" (Hugo & Stack 1992, p. 60). Afrikaner domination of the civil service would, because of its vested interests, be a major stumbling block to rapid social and economic change and color neutral or affirmative action policies. The bureaucracy, it was feared, would stall in these areas well after the transition to non-racial government (Adam 1979b). 

The limited policy reforms and the top-down security management system of the 1980s were both the direct result of this new corporatist ideology. Power sharing was the phrase most commonly used for consociationalism in South Africa. "Own affairs" were to be limited to the separate communities. Influence "in this consociation is evinced in own local authorities for each [racial] group, an own House in Parliament where own affairs are managed, and own areas, amenities, and institutions" (De Klerk 1984, p. 42). According to Graham Leach (1987, p. 94), "Complete separation of the races [had]...been replaced by a new approach under which the various race groups may in time return to 'one South Africa' but within the framework of separate political structure for each race group,” or “own affairs” as the 1984 constitution put it.

Ironically, and not surprisingly, the strength of the non-parliamentary forces on the left in South Africa was mirrored by the dramatic increase in the influence of the parliamentary and extra-parliamentary forces on the right. Spurred on by the limited reforms being introduced by the Botha and De Klerk governments, the right wing Conservative Party, led by Andries Truernicht, took over as the official opposition in the white parliament and between 1984 and 1990 controlled a significant number of middle level city councils in the Transvaal, the Orange Free State, and the Northern Cape. It was feared by many negotiators that the right’s opposition to negotiations would prove to be the spoiler in any attempt at racial reconciliation under a new non-racial constitution.

One characteristic of the National Party approach to governance was an absence of any moral discourse on the history of apartheid. The only problem with apartheid, according to some consociationalists, was that the policy forced the individual to accept an identity. During this period, there was little discussion that the National Party government had used coercion to force all groups into legal categories. A voluntary approach to ethnic identification, according to apartheid’s apologists, would avoid this problem. Power sharing, based loosely on the ideas of Arend Lijphart and his concept of consociationalism, became "the basis for an Afrikaner fantasy to stay in power" (Ottaway 1993, p. 259). 
 
The appeal of consociational ideals and especially that of Lijpart, persisted throughout the 1980s among many of South Africa's academics (Faure 1996). The Botha administration claimed that ethnic divisions had an impact on plural society independent from economic divisions (Lester 1998). The Botha reforms were consciously based on the consociational model that said that group identities had to be protected but that structures for co-determination and joint decision-making should also be created (Swilings & Phillips 1987). More than anything else, consociationalism, to its advocates, addressed issues of ethnic differences in South Africa. 

[bookmark: _Toc491171993][bookmark: _Toc523846295]State Security: A Corporate Management System

[bookmark: _Toc491171994][bookmark: _Toc523846296]A Total Strategy

In June 1975, the Vorster government had announced to National Party members of Parliament that it intended to introduce tougher security legislation in response to external and internal threats. The bill was introduced on January 30, 1976, almost six months before the Soweto uprising (Strydom 1995). In an interview in 1977, General Magnus Malan, then chief of the South African Defense Force, had said one of the “snags” with the “Total Strategy”[footnoteRef:29] approach was the "conflicting requirements of a total strategy and a democratic system of government" (Mare 1986, p. 213).  [29: The “Total Strategy” concept was taken from French military strategists and argued that defeating insurgency movements was only partly a matter of military might. Rather the strategy involved transforming the social and economic conditions which originally led to the insurgency. 
] 


South Africa based its strategy in fighting the ANC on the French experience in Indochina and Algeria, the U.S. strategy in Vietnam, and the British strategy in Malaya and Kenya (Shabin 1999). In developing the national security system, P.W. Botha proposed, when he became prime minister, that under his administration all efforts to combat threats to state security, whether external or internal, should be coordinated and controlled from a central organization. 

Central to the Total Strategy was what came to be called the Joint Management Centres (JMC). This concept, based on U.S. policy in Vietnam, goes back to 1977 when the township administrator was given civil defense responsibilities in the township. It was a policy of carrot and stick that combined the use of force to control political dissent with a strategy of upgrading local social services in the township areas. This organization would draw upon the expertise of the military, the intelligence community, government administrators, business leaders, and experts throughout the country, whenever they were needed. 

P.W. Botha in 1978 brought into office strong ties with the military. During the first years of his administration:

Not only [did] he consult continuously with General Magnus Malan on matters of general policy as well as defense, but the military [was] represented on the domestic Cabinet committee as well as on the committee on security and international affairs. Their presence on both bodies underline[d] the fact that they [had] a major concern about national security at home as well as on the country's borders. It [was] commonly said that the Defense Force view of security [was] that 20 percent [was] involved in meeting external dangers but that 80 percent of South Africa's security problems [lay] inside its border. The Defense Force [felt] it [could] easily handle external dangers, such as they [were], but that serious internal disruptions would be another and far more dangerous matter (Carter 1980, p. 129). 

Public service rationalization between 1979 and 1984 led to the establishment of the National Security Management System by the mid-1980s. Security had super-ceded “ideology as the dominant political theme, the engine of white mobilization" (Sparks 1991, p. 308).[footnoteRef:30] To Alf Stadler (1987, p. 83), what had been created was "a militarized version of state corporatism." After the collapse in the townships in 1986-1987, political control became paramount. Botha's “Total Strategy” depended upon the disappearance of geographic boundaries for security purposes that separated bureaucrats, politicians, journalists, businessmen, and the military (O’Meara 1996). The effect of reforms was uncertain. Cobbett et al. (1986, p. 164) put it this way: [30: At the same time, the power of the military was "much less important in South African politics than in African countries such as Zaire or Nigeria. The bureaucracy plays a much greater role, given the extent of ministerial independence within the cabinet structure, the bureaucrats' prestige and their real or assumed expertise on all matters of government." See Gann & Duignan 1981, p. 84.] 


The fate of the “reform” process is extremely uncertain. Whether or not it gains any substance will depend on the outcome of struggles within the ruling party and in reformist circles; it will also depend on struggles between reformists and their opponents both on the right and in the popular movements; finally, it will depend on the state of the economy. Yet it would be wrong to dismiss the restructuring process as simply cosmetic.

These links became particularly important in 1985 with the outbreak of violence and the formal pronouncement of P.W. Botha’s version of “Total Strategy.” The government responded to the township resistance by a draconian expansion of its security management system, tough security regulations, and, in 1986, the establishment of a nation-wide state of emergency. In addition, the government promulgated stringent press controls that had the effect of keeping television cameras out of the black townships. 

With the declaration of the state of emergency in 1985, "[m]agistrates and police were empowered to use or authorize force ‘including force resulting in death’" (Marsden 1985, p. 1). The role of the Magistrate was further strengthened in 1988. Under the Group Areas Amendment Bill, the Magistrate did not function as a court of law. There was no protection of due process nor was there any right of appeal. As one police officer put it, of a township death, “I was puzzled. I could not believe he had died because of the electrical shocks we gave him” (“We ‘Only’ Shocked” 1998, p. 5). Among other terrible powers, the Magistrate had the right and duty to evict those of the "wrong" color and their families from their homes (Van Gend 1988). 

In November 1986, after the decision was made to crack down on the opposition, P.W. Botha brought business leaders together again (for a third time) and announced his new inward looking economic policy (which would assume no new foreign investment). Announcing a policy of privatization, he said a decision had been made to sell off large parts of the economy currently owned by the state. There were elements within business and government that called for the promotion of increased competition in order to harness market forces. It was hoped that these would be seen to operate for the benefit of all and not merely to promote sectoral interests. The goal was to promote a more just and equitable social structure based upon principals of individual freedom, merit, and equal opportunity (Mann 1988). However, by 1986, this free market/privatization approach began to challenge some the assumptions of the security state.

The national security system under P.W. Botha, was part of "the increasing technocratisation of government. Various ‘expert’ bodies [were] set up to deal with a wide range of issues. They came in various forms: as commissions of inquiry, statutory advisory bodies like the President's Council, or as technocratic departments" (Heymans 1988, p. 39). Other patterns of government during the P.W. Botha period included the habit of ministers appointing advisors from outside of government and the recruitment on secondment (temporary duty assignment) of experts from universities and the private sector to serve as technical advisors to their departments. 

The declaration of the second state of emergency in 1986 and the banning of most resistance organizations was directed both at national and grassroots organizational capacity as well as rent and consumer boycotts and stay-aways. It was designed to end violence and allow black moderate leaders to come forward without fear. The state of emergency was also directed, unsuccessfully, at the restoration of the discredited local black councils and representation to which anti-apartheid leaders in the civics objected (Leach 1987). Increasingly, factions within the government and the security forces were able to operate their own domestic and foreign policies with impunity and in isolation from each other (Ellis & Sechaba 1992). 

Part of the rationalization of the government and the civil service entailed the bureaucratic decentralization and depoliticization of power at a number of levels. Decentralization to individual departments and units was “designed as to ensure the highest possible degree of departmental autonomy and freedom of individual managers at all levels within departments to manage effectively" (Van der Merwe 1992, p. 10).[footnoteRef:31] Transfer of responsibility to the community level allowed wealthy communities to "finance a higher level of services if they so wish[ed], thus accommodating differences in perceived needs" (Croesser 1991, p. 14).  [31: Van der Merwe was Commissioner for Administration.] 


Early on, however, government spokesmen made clear that decentralization did not mean that "the central government [would] relinquish its decision-making powers over development" (Wilkins 1980a, p. 4). In P.W. Botha's South Africa, there was a great deal of delegation of power to civil servants. Under Botha, there was an official policy to treat blacks administratively rather than politically thus avoiding the issue of the right to vote even in a segregated political body. This involved them in a maze of discriminatory regulations and laws. The bureaucracy became one of the primary interfaces between white and black.

[bookmark: _Toc491171995][bookmark: _Toc523846297]The National Security Management System

In Botha's reorganization of the government, the greatest weight was given to the State Security Council (SSC). Meredith (1988, pp. 217-18) has put it this way:

With the same thoroughness that the Nationalists had once pursued apartheid doctrine, they now devoted their energies to developing the National Security Management System into a comprehensive network covering the entire country, reaching down to every level of society and capable of meeting any contingency. A complex web of committees was constructed to give the State Security Council direct control over a vast range of government activity. Specialist teams were set to work on every subject from manpower and transport to cultural affairs and community services. The aim was to alert the State Security Council to potential trouble spots and grievances and to ensure that corrective action was taken. Everything from the provision of adequate water supplies to rent and consumer boycotts came within the purview of the JMC system. Under JMC control, large sums were allocated for the upgrading of black townships, like Alexandra, in the hope that better housing, sewerage, roads, and welfare programmes would eliminate sources of black discontent. The overall effect was to place the administration of large parts of South Africa into the hands of security managers answerable to an elite group with the State Security Council.
	
At the national level, emphasis was on quick security strikes to put down resistance. A Civic Action Program (CAP) was an integral part of the security system. Here the idea was that 

[t]he CAP use[d] military servicemen in non-military forms of service. Seconded to other government departments or to bantustan governments, conscripts work[ed] as teachers, engineers, doctors, legal, financial and agricultural advisers, and even as traders and directors of tourism. Soldiers [were] required to wear uniforms, and often to carry weapons" (Evans 1994, p. 44). 

Following upon the clampdown in a township, roads began to be paved in the townships, sewerage systems were laid, and a massive housing program was started. The ultimate goal of “Total Strategy” was the creation of a passive and subservient black middle class constituency. The role of the State Security Council (SSC) “was to establish and then to control a National Security Management System covering all fields of strategic importance" (Sparks 1990, p. 183). Management of South Africa after 1983 was increasingly in the hands of this State Security Council a process that eroded the power of the cabinet system. By middle of the 1980s, the SSC was said to be "the most influential decision-making institution in the country" (Evans 1994 p. 42). 

Provincial officials and Commissioners played a key role in the National Security Management System during the P.W. Botha administration and formed a contact point between civilian administrators and the security system. The National Security Management System consisted of over some 700 committees and was a shadow state structure that operated outside the regular bureaucracy (Interview with Stemmet, 1988).  The new security system also gave rise to vast new opportunities for patronage. 

The strategy used a two-pronged welfare and security approach that suggested an implicit reform element within the civil service as it sought to upgrade township services. The goal of the National Security Management System was to create a planned and coordinated response to community instability. In the non-white areas, administrators operating out of the RSCs had wide-ranging powers as part of the security system. In implementing its policies, the South African Defense Force used all of the latest techniques of psychology and social science. 

Security concerns quickly intruded into local level affairs in the late 1980s with the creation of these SSCs and their JMCs. JMCs and mini-JMCs under P.W. Botha were staffed entirely by civil servants. Inside South Africa, the goal of the JMCs was to target in informers in order to identify problems and grievances within the townships and to  mobilize and coordinate civil departments dealing with the violence  The goal was to provide short-term solutions, and to mobilize campaigns among township residents in order to promote cooperation and stability among the residents. Military intervention was an option but one which had only short-term payoffs. The short-term goal was to eliminate, through banning and detentions, organizations and individuals that appeared to be a threat to the regime.

In the main cities, JMCs were placed under the command of senior military or police officials. At the primary level, a network of sixty sub‑JMCs covered the metropolitan areas and 450 mini‑JMCs covered local authority areas. Politically, a black middle class would provide a buffer against the political aspirations of the African majority. A system of ten JMCs, managed by the SSC, controlled security policy on a country-wide basis. Security concerns quickly intruded into all local level affairs with the creation of the security sub-structures.

JMCs were created in the wake of the collapse of local authorities in the riots of 1985 and 1986. They were designed to ensure the physical survival of remaining BLAs and their councilors, prevent any further loss of state authority, and increase the authority and prestige of the state in general and the BLAs in particular (Humphries 1988). The state, in addressing the most important socio-economic grievances, belatedly acknowledged this as a fundamental factor in the unrest. Security being very broadly defined, the JMCs wielded considerable socio-economic influence (Du Toit 1988). JMCs needed to break loose financial support for infrastructure development for township improvement that was not available during the earlier period.

The total number of mini-JMCs will probably never be known. At the base were over 500 local JMCs, which operated on the theory that it was necessary to solve such local (community) level problems, such as housing shortages and sewage breakdowns, at the community level (the carrots in the carrot and stick policy). This was intended to broaden support for, or at least the acquiescence toward, the National Party government and to undermine potential ANC constituencies (O’Meara 1996). The system gave Botha’s new office vast authority over all aspects of planning for South Africa's future.[footnoteRef:32] [32: For a discussion of the Securocrats see, Sparks 1990, pp. 308-311.] 


At the township level the police auxiliaries, also called “Askaris” were brutal. The term "Askaris" was used in two senses. Loosely used by the SA security, it referred to blacks serving in government death squads. More specifically, it referred to ANC guerillas that had been "turned" by the government and had been placed in government security units. As early as 1986, the para-military wing of Inkatha, the Kwa-Zulu police, was receiving training from the Civilian Cooperation Bureau (CCB). If necessary, Inkatha could become a South African of Mozambiue’s Renamo undermining a post-apartheid South Africa (Laurence 1990). Increasingly, factions within the government and the security forces were able to operate their own domestic and foreign policies with impunity and in isolation from each other (Ellis & Sechaba 1992). 

The pattern in terms of banning an organization was to first eliminate popular struct ures of power and then, as in the case of Alexandra, start up-grading projects on a massive scale. In Alexandra, for example, the JMC provided a post office, four primary schools, a secondary school, a clinic, children's homes, plus a water and sewage system, and a sports complex (Humphries 1988). There were a total of eighteen hundred urban renewal projects in South Africa in 1988-1989 designed to coopt urban blacks. These included the purchase of urban land for black development, differentiated housing schemes, the provision of roads, drainage, street lighting, and such services as electricity, water, sewage, the building of schools, sports stadiums and parks, and the improvement of transportation networks.

The whole National Security Management System was set up to coordinate and implement a variety of security-based, but socially directed, activities (construction of roads, lighting, etc.) at the local and regional level (Zille 1988). The strategy built into the joint management system, in terms of security, was to keep the lid down through repression. Joint Management Centers were

...commonly known by their Afrikaans name, Gesaamentlike Bestuursentrums (GBSs). They were made up of representatives from business, community councils, ex-development board officials, the police, and the defense forces. The JMC jurisdictions corresponded exactly with the area commanded by the military. [In practice, the] precise composition and function of these bodies, as well as their relationship to other organs of local and regional government, [were] well-kept secrets, but it is clear that they [were] becoming increasingly involved in township matters (Evans & Phillips 1988, p. 120). 

Overall, the JMCs function was to assess the security situation in each region and recommend to the authorities appropriate solutions to the problem at hand. Broader governmental authority, thus, lay with another, more powerful level of government, the Regional Development Advisory Committee (RDAC). The nature of authority, "as well as their relationship to other organs of local and regional government, [were] ill-kept secrets" (Evans & Phillips 1988, p. 120). The somewhat mysterious RDACs were linked to the shadow administration nationally.  

Much of the JMCs function usurped the normal authority of local government between the period 1986 and 1989. The JMCs were to be technically competent and provide trained security and professional manpower. They were also to have a hierarchical chain of command with sophisticated communications systems and swift delivery capacity straight to the State Security Council. In the management centers, "[t]he Security forces extended their influence through their secretive National Security Management System which co-opted civilians, including businessmen, to connect up the web of JMCs across the country, and helped to provide intelligence and control of black activities" (Sampson 1987, p. 353). 

Under P.W. Botha, state structures were transformed in order to meet the centralized requirements of a closed siege society. The resulting CCB was a key part of the National Security Management System. The major function of the CCB under Botha was to ensure government control of local communities. The South African government revealed the existence of the CCB, with its strong right-wing links, and the government’s use of violence, assassination, and torture in March of 1990. President De Klerk denied any knowledge of the body prior to that time (Burns 1990a). 

After 1990 it became clear that P.W.Botha's securocrat organizations such as the CCB used state managed violence and terror to meet their objectives. The short-term goal during the state of emergency was two-fold: 1) remove the radicals from the townships, and 2) redress local grievances. At the grassroots level, local management centres divided in specialties between social systems, municipal systems, and economic systems, and even tried to involve NGOs. For local government officials there were significant financial incentives to cooperate and considerable red tape as punishment for the failure to do so (Seegers 1988). 

 The basic assumption of the security establishment was that urban collapse occurred because of a lack of infrastructural resources in BLAs rather than because of deep-seated black opposition to the concept of local authorities or the apartheid-based state (Humphries 1988). The JMCs, run by then Deputy Minister of Law and Order, Rolf Meyer, functioned in terms of political and social action in the pursuit of security goals (Schlemmer 1988).[footnoteRef:33] As Moss and Obey point out, "[n]ecessary reform, the generals argued, could only take place in a context of stability provided by military dominance" (Moss & Obery 1987, p. xix).  [33: Meyer was later to head the government negotiating team which led to the interim constitution and non-racial elections in 1994. In 2016 he chaired the South African Government defense commission.] 


Most BLAs had effectively collapsed by 1987 and as a result the Department of Constitutional Development and Planning and Provincial Administrations had to take a direct role in the administration of most townships. Appointed white administrators were put in charge of most township administrations. Their role was as much political as it was administrative and technical (Humphries 1988). The administrators oversaw the physical reconstruction of the townships as part of the JMC up-grading process. This up-grading was seen by state administrators as "a technical de-politicised top-down process that require[d] no significant community involvement” (Swilling 1988b, p. 196). 

After 1987, under “Total Strategy”, the government identified 34 "oil spot" areas that needed upgrading to avoid unrest (Hochschild 1991). Joint Management Committees were established in the 34 townships identified as high risk areas. The goal was to regain control through a combined process of repression and upgrading of conditions (Lemon 1991). There was an assumption in the security establishment of the National Party in the late 1980s, that "'social actuality' [within the African townships] could be established beyond dispute by 'experts'.… Technocratic rationality, is to depoliticise politics by depicting it as a purely technical reaction to objective ‘reality’" (Mann 1988, p. 65). Under Botha, structures such as the National Priorities Committee, the National Intelligence Service and the Commission for Administration became tools of the President.[footnoteRef:34] Technocrats, while reflective of the broad value system of white society, tended under Botha, to search for solutions to problems that were at least in appearance socially, racially, and politically neutral.  [34: During the Botha period these were all institutions dedicated to the Botha administration’s “Total Strategy.” Schrire 1991, p. 66.] 


Provincial officials and Commissioners played a key role in the National Security Management System during the Botha administration and formed a contact point between civilian administrators and the security system. The National Security Management System consisted of over 500 committees and was a shadow state structure that operated outside the regular bureaucracy (Interview with Stemmet, 1988). The new system gave rise to vast new opportunities for patronage. 

In summary: the “Total Strategy” used a two-pronged welfare and security approach that suggested an implicit reform element within the civil service that sought to upgrade township services. The goal of the National Security Management System was to create a planning and coordinated response to community instability. In the white areas, administrators operating out of the RSCs had wide-ranging powers as part of the security system. At the same time in implementing its policies, the South African Defense Force used all of the latest techniques of psychology, armed force, and manipulative social science. 

[bookmark: _Toc491171996][bookmark: _Toc523846298]Reform, Repression and the End of the Beginning, 1987-1989

By 1987, critics of the National Party government often spoke of kragdadigheid, or stubbornness, by intractable bureaucrats. The JMCs were developed and implemented by intractable bureaucrats, but could not be sustained over time. Force was not a credible alternative in the townships. The generals recognized the need for a development initiative to upgrade the townships. However, the JMC system and security policy in the townships effectively blocked reform and any possibility of black middle class identification with the reform efforts at a point when blacks had become the fastest growing segment of South Africa's professional, managerial, and business classes (Gottschalk 1994). 
 
P.W. Botha's securocrats liked to think of South Africa as just another Newly Industrializing Country (NIC) and spoke often of the "Brazilian Option" an authoritarian deracialised society that would draw in massive amounts of international investment. Reform and repression were two halves of the same coin. After the collapse in the townships in 1986-1987, political control became paramount. Botha's “Total Strategy” led to the establishment of the National Security Management System by the mid-1980s. 

Under P.W. Botha, "The South African government relied above all on a form of dependency to make the mass of the population toe the line" (Adam & Moodley 1986, p. 142). This dependency originally was “legal” in that the urban black depended upon the permission of the regime to move around South Africa, to search for a job, and to live in a certain area. After 1985, South African dependence had been more economic than legal, though the urban resident remained dependent on the state for the most basic of residential services and, during the state of emergency, coercion remained the final option. 

The 1980s saw the formation of a bureaucratic/military elite in South Africa that was external to the white political process. Grundy has pointed to the increasing involvement of the security establishment and the military bureaucracy in decision-making and policy output at the national level (Grundy 1986). The military cut deep into the civil administration under P.W. Botha. The party revolt, led by F.W. de Klerk in 1989, was directed in part at restoring civil authority in the country. Instead, it marked the beginning of the transition.

The costs of the state of emergency, and the military control mechanisms that went with it, were extremely high. At the same time, large amounts of government money went] to the bloated bureaucracy of apartheid as well as the military, and for bribes to corrupt and spendthrift homeland regimes. In the urban areas, the JMC approach meant that large investments in infrastructure and housing had to occur in the townships at a time when the economy was being affected by the withdrawal of international capital. As unemployment rose and industry ran down, foreign investors rapidly pulled out their capital investment. By 1987, the government faced a massive fiscal problem that fed the urban crisis.

Divisions remained within the Executive branch throughout the 1980s, where there were pockets of resistance to the reform of apartheid with offices, agencies, and departments less committed and, in some cases, resisting even the modest reforms of P.W. Botha. The outbreak of violence after 1984 confirmed the Botha government’s worst expectation. Elements within the civil service in particular dragged their feet on reform after the outbreak of violence (Grundy 1991b). In part to outflank bureaucratic resistance, the JMCs had become virtually a parallel government bureaucracy (Sparks 1990). 
 
Policy ambiguities developed between and among different agencies. There was a shift to crisis management after 1986, with the loss of state and departmental capability to undertake long-term planning (Humphries 1988). The crisis of confidence among the many verligte senior civil servants stemmed from this period of uncertainty. To its critics, the last legacy of apartheid might be a top down political culture that came out of Afrikaner history and society and an authoritarian organizational culture of the ANC after 1994, culminating in the excesses of the Jacob Zuma regime (2007-2018) (Niehaus 1993). 

At the national level, P.W. Botha had sacrificed civilian control of the political decision-making process, bypassing the National Party and its caucus, since one of the effects of the creation of the State Security Council was the removal of decision-making from the visible parliamentary terrain, white politics, and the National Party caucus. This caused considerable resentment among National Party politicians. According to Gerhard Mare (as cited in Van zyl Slabbert 1991, p. 2), the government could no longer afford full participation by members of the white working class and other non-dominant white class interests. By the late 1980s, P.W. Botha had developed a bureaucratic/military elite that was external to the white political process. South Africa had become a de facto bureaucratic/security autocracy (Grundy 1991b) All state structures were transformed in order to meet the centralized requirements of a closed siege society. The P.W. Botha Total Strategy approached European style totalitarianism in its effect on South African society, particularly in the townships. The security apparatus was out of control. By the end of the Botha administration, the apartheid government had turned to assassination and the development and use of chemical and biological weapons as instruments of death and torture (according to revelations in 1998) (Smith 1998a). Control over local communities involved P.W. Botha's securocrat organizations such as the CCB, which used state managed violence and terror to meet their objectives (Seegers 1988).

After four years of state security control, editorials in liberal newspapers increasingly complained of the authoritarian nature of the bureaucracy and the regime. President Botha, according to the press, was "enmeshed in his own bureaucracy" (“Comment: Illusion” 1988, p. 8). The overwhelming authoritarian nature of the system was revealed in 1991 when government censors estimated that over 35,000 publications had been banned as undesirable in some cases as far back as the mid-1950s (“Censors Battle” 1991). The strains of political power were reflected in the Botha administration's governance patterns. Swilling (1988a, p. 18) discusses the nature of the South African state in the 1980s:

The coercive apparatuses governed by the logic of maintaining 'law and order'; the traditional apartheid organs epitomized by the ailing Department of Co-operation and Development; some of the independent Bantustans which [were] resisting threats to their sovereignty (e.g. Bophuthatswana); and the reformist apparatuses concerned with the restructuring of the political economy.... The State Security Council seems to preside over the points of intersection of these axes....

As such, the reforms could not "satisfy popular demands for democratic participation in the reform process." Political restructuring proceeded "in a top-down, managerial way, with at…best a small circle of influential reformers and black collaborators being drawn into the decision-making” (both quotes from Cobbett et al. 1986, p. 162).

Throughout the 1980s, underneath the facade of P.W. Botha's civilian government lay another, more powerful level of government, the state security system. Here, "[t]he tentacles of the military and the police spread throughout South African society through the structures connecting the State Security Council with the local level Joint Management Centres" (Moss & Obery 1987, p. xix). To its critics, the South African government at the end of the 1980s "functioned as a secretive, ethnic cabal" (Crocker 1992, p. 87). In the national security system, P.W. Botha proposed that all efforts to combat threats to state security in the townships, whether they were external or internal, were to be coordinated and controlled from a local level central organization. The organization was to draw on the expertise of the military, the intelligence community, government administrators, business leaders, and any other experts whenever needed.

Political negotiations would be the result of stalemated, but less than complete, civil war, external as well as internal boycotts, and stalemated, but less than complete, urban resistance prior to 1990. As Allister Sparks (1990, p. 360) points out, 

	After the longest and most intensive uprising in South Africa's history, the black liberationists failed to overthrow the government. And after the most determined repressive action ever undertaken, the authorities failed to crush the legitimacy of the resistance movement or win legitimacy for its own system. There is a stalemate (as of 1989), or what some analysts might call a violent equilibrium.

After 1986, Botha introduced few reforms, though there were some attempts to equalize salaries among the races within the civil service (Schrire 1991). The last few years of the Botha reform period, symbolized by the imposition of the state of emergency in 1987, had an impact upon the public sector. By that time, political initiatives had become confused at both the policy and administrative level. In February of 1988, the South African government prohibited 17 prominent anti-apartheid organizations, including the UDF and Azanian People’s Organization (AZAPO), from intervening in political processes, effectively banning them. Similar restrictions were imposed on the giant labor federation COSATU. However, the Botha government balked at representation for the black majority. 

The last few years of the Botha reform period, symbolized by the imposition of the state of emergency in 1987, had an impact upon the public sector. Central government seemed to have lost its reform mission for many members of the senior civil service. Much of the rest of the bureaucracy was threatened by future reforms. 

The effect of such restrictions was to drive even moderate political activity underground (Meredith 1988). By the end of the 1980s, the use of security forces had become an ongoing pattern for the bureaucracy in South Africa The P.W. Botha regime was characterized, particularly in its latter years, by its technocratic approach to public policy as the goals of the regime shifted from earlier reform efforts to security concerns. South Africa moved further towards a closed siege style society. This set the limits for the Botha period reforms as well as right-wing opposition to it. Thus, as Frankel (1988, p. 296) has put it:

…the emergence of a new and powerful generation of technocrats in the state bureaucracy [was] an important development in this context, with major implications for the short- to medium-term future. The projection of technocratic power at the highest levels of state policy-making [was] one of the strongest constraints on the implementation of closure advocated in the more ideologically belligerent of conservative Afrikaner circles.

The state security system operated for little more than three years from 1987 through 1989. Though the impact of the system, both in terms of repression and in terms of rapid construction of infrastructure in the townships, was dramatic, the securocrats were not able to completely eradicate the Mass Democratic Movement as an opposition force. In the late 1980s, negotiations had developed at the local level as well between civic associations and local government authorities. 

On the eve of the February 2, 1990 announcements, a number of grassroots political movements were poised to both negotiate and compete in a transformation process that would result in a new set of political processes and policies. In the late 1980s, negotiations had developed at the local level as well between civic associations and local government authorities. Following the forced departure of President P.W. Botha in August of 1989, the new President, F.W. de Klerk, dramatically opened up the political process to negotiations through his February 2, 1990 speech which un-banned the ANC and announced the release of Nelson Mandela. While negotiations would be long and arduous, few doubted after that point that the end game would be a negotiated settlement.
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The institutional state in South Africa was shaped by both the legacy of the grand apartheid scheme from 1948 to 1979 and by the structural reforms introduced by the Botha government at the local, intermediate, and national levels of government in the decade of the 1980s. These included the Tricameral Parliament, the creation of RSCs and Joint Management Councils (JMCs), the depoliticization of provinces, and the creation of development and planning regions and BLAs.

The reforms introduced in the 1980s, while too little and too late, were more than window dressing. They were an essential precondition to the negotiations process that began informally in the late 1980s and formally after 1990. The reforms both destabilized the political situation, stimulated resistance, increased the number of players in the National Party coalition (through the Coloured and Indian Houses of Parliament), and led a significant number of National Party leaders to recognize the need for negotiations with the Mass Democratic Movement and the ANC. 

The decade of the 1980s, saw an attempt to defuse demographic realities through a managerial revolution which had at its core a depoliticization process. The failure of that revolution brought South African society to the brink of a negotiated settlement by 1989. As such, the period was characterized by a number of both mutually reinforcing and contradictory themes as South Africa moved slowly toward a negotiated, majority rule, post-apartheid state.

During the 42 years of Nationalist government between 1948 and 1990, political control mechanisms approached, but never became full-blown, totalitarian authoritarianism. Rather, under P.W. Botha, government became a kind of personal authoritarianism with a bureaucracy closely identifying with the Botha administration and with the public service itself running along increasingly authoritarian lines (Sparks 1990). 

The relationship between P.W. Botha's reforms, the township revolts, and the securocrat response to the total onslaught was direct. The international response to the apartheid system grew out of the visual image of international conflict and repression that flashed across the world's television screens. The negotiations process that began to define civil society in South Africa was in turn framed by the bimodal conflict that developed in the 1980s and the civic organizations that sprung up from that conflict. These bimodal institutional arrangements, originating in the 1980s, continued into the post-apartheid period of the Government of National Unity.
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