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1. Executive Summary 

The Municipal Demarcation Act of 1998 requires a clear process to be undertaken in demarcating and re-
demarcating boundaries.  Most importantly, municipal demarcations must improve the economic, social, 
administrative and financial sustainability of municipalities, bringing together people in geographical units so 
that they can largely live, work, shop and play in the same municipal area.  

This study aims to unpack and understand the effects of boundary re-determination, focussing particularly 
on larger scale re-demarcations, such as mergers and amalgamations.  The focus is to better understand how 
this affects the overall municipal governance system, including also local government’s ability to effectively 
deliver and minimise service delivery disruptions, financial sustainability and effective performance of local 
government going forward.

In each case in which municipal boundaries are changed, whether it is a small technical change to align 
cadastre with boundaries, to large-scale mergers, the MDB must consider various legislated criteria 
(contained in Sections 26-28 of the Act) to ensure their re-demarcation meets the objectives for local 
government as laid down in the Constitution and Municipal Demarcation Act.

Major events in the demarcation of municipalities, in order to create a  more coherent, rational, non-racial 
and integrated system of municipal government with municipalities encompassing single tax bases, can be 
summarised as follows:

• 1999: the MDB created six single-tier Category A Municipalities and divided the rest of the country into 
Category C (District) and B (Local) municipalities.  

o The number of municipalities was reduced from 843 to 284.

o The new system had six Category A (metropolitan) municipalities, 47 district municipalities and 231 
local municipalities. 

• 2008: the MDB commissioned a further investigation into metropolitan municipalities with a view to 
categorising more Category A municipalities. 

o Two additional Category A municipalities were designated for the 2011 elections: Buffalo City and 
Mangaung.

• A second set of more comprehensive redeterminations were completed in time for the 2011 municipal 
elections.  

o These included two larger mergers, including the amalgamation of Metsweding District Council and 
Tshwane Metropolitan municipality (and a few additional farms), as well as the merger of Kagisano 
Local Municipality (NW391) with Molopo Local Municipality (NW395).  

• In the most recent period of boundary redetermination, from 2011 culminating in the 2016 local 
government elections, the overall number of municipalities was reduced from 278 to 257 municipalities, 
but with significant changes made to many boundaries. 

o In broad terms, the boundary changes in this period can be classified as:

• No changes: Municipalities where there were no changes to municipal boundaries;

• Slight changes: where the boundary change was not considered significant; and

• New or merged: where either a new municipality was created or two or more municipalities or major parts 
of a municipality were merged.

Today, the 257 municipalities consist of eight Category A, 205 Category B and 44 Category C municipalities.  
Some 22 of these new municipalities which came into effect after the August 2016 elections, were 
newly merged municipalities, and another 74 municipalities had slight changes to the boundaries of the 
municipalities. 

In this study, which is focused on the larger mergers/amalgamations/disestablishments undertaken by the 
MDB, there are generally four main groups:
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• Adjustments as a result of Cross Boundary Municipalities being disestablished and consequential 
reorganisations of local/district municipalities.  

• Redeterminations where two additional metropolitan municipalities were created resulting in 
readjustments of the District/Local arrangements.  

• Municipal mergers:  Mergers of two or more municipalities.

• Municipal incorporations: Instances where a municipality may be disestablished and its area is divided up 
and incorporated into two or more contiguous municipalities.  

The latter two groups are detailed in this report.  Some 49 municipalities were involved in these 22 major 
mergers/incorporations, as detailed in the table below.

Table 1:  Major Mergers / Incorporations

Amalgamation of a Category 
A municipality with one or 
more contiguous Category B 
municipalities

Merger of two or more Category B 
municipalities

Disestablishment of 
one municipality and its 
division into two or more 
municipalities

#1: Tshwane

#5: Mangaung

#2: Kagisano-Molopo

#3: Enoch Mgijima

#4: Walter Sisulu

#6 Rand West City

#8 Ray Nkonyeni

#9 Raymond Mhlaba

#10 Inkosi Langalibalele

#11 Alfred Duma

#12 The New Big 5 Hlabisa

#13 Dr Nkosazana Dlamini Zuma

#15 Dawid Kruiper

#16 Tlokwe- Ventersdorp

#17 Modimolle- Mookgopong

#18 Fetakgomo-Greater Tubatse

#19 City of Mbombela

#21 Dr Beyers Naude

#22 uMhlathuze

#7 eThekwini

#7 Umdoni

#14 Blouberg

#14 Molemole

#14 Polokwane

#20 Musina

#20 Thulamela

#20 Makhado

#20 Collins Chabane

Changes ranged quite significantly across these municipalities:

• Many of the mergers are of municipalities that are quite small in population terms but large in area terms.  

• In many cases, smaller rural areas are merged with larger (in population terms) municipalities.  

• A number of the municipalities are also losing population, possibly due to migration and/or increasing 
urbanisation.  This has meant that many smaller municipalities, and particularly those without a rates 
base, have become even more financially unviable.  

• In some cases, more urbanised municipalities have been merged.  

However, in all of these cases, mergers occurred between quite small and sparsely populated municipalities, 
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that are contiguous to a larger, usually better resourced municipality.  The analysis of these mergers found the 
following additional points:

• Merging settlement realities:  

o The degree of urbanisation varied significantly between and within municipalities being merged.  

o In many of the demarcations, surrounding municipalities which are functionally linked to a larger 
more urbanised municipality have been incorporated or merged into the larger municipality.  

• New governance arrangements:

o The mergers and/or incorporations have impacted the number of municipal council seats and the 
ratio of registered voters to councillors.  

o Generally, the number of registered voters per councillor increased over the five year period for all 
municipalities.

o In the case of Category A mergers/incorporations, the differential between the old voter/councillor 
ratio was greatest.  

o Changing the ratios of voters to councillors does not mean automatically that participatory 
democracy suffers, but rather that elected councillors have larger areas to serve.  

• Changed economic bases:

o Merged municipalities have often been the result of one or more municipalities having poor and 
limited economic bases compared with their neighbouring municipality.  

o Demarcation often becomes a means through which the limited economic bases of merging 
municipalities can be combined with the intention that through reduced fixed costs of municipalities 
(single management structures etc) and merged economic bases, there would be overall improvement 
in the living conditions of people in such areas. 

• Personal income tax bases:

o The merged municipalities were compared on a number of financial indicators showing important 
differences within and between the merged municipalities.  

o There are significant differences across the municipalities in terms of rates generation.  

o Municipal expenditure per household also varies across municipalities, but disparities are not always 
as wide.  

o The number of municipal staff serving municipalities also varies significantly.  

• Merging infrastructure realities:

o In most of the merged municipalities, high degrees of formalised areas were found, with generally 
good access to water, but levels of sanitation differed across and within the mergers.  

o Levels of CAPEX ranged significantly.

• Merging municipal financial realities:

o National Treasury’s financial distress scores found generally that there was no or improved change in 
their status before and after the formal mergers occurred.

o In terms of audit scores, there is no generalised immediate and negative impact on audit outcomes.

The case studies contained in this report reinforced these findings, noting that most of the mergers/
incorporations have been primarily where urban areas are being merged with mainly rural areas.  The areas 
of these municipalities have become very large, and average population densities are becoming much lower 
by far.  Council representation and the number of wards generally reduces.  Most incorporated areas have a 
history of having been poorly governed.  Overall, though, all the mergers to date reinforce the high levels of 
apartheid differentiation where South Africa’s racial and spatial inequalities remain stark and redemarcation 
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is often seen as the best means of achieving redistribution.

In concluding this report, the research has shown that while there may be short-term challenges in such 
mergers, there is no real evidence that the overall sustainability of municipalities has been affected. 
Reducing the number of municipalities that had poor financials, audits and performance may instead 
assist in reducing the overall challenges of governance in South Africa.

A number of conclusions are reached including:

• There is limited planning, change management, costing and provision of resources for the transitionary 
processes of such mergers/consolidations. Dedicated teams are required to work with the merged 
municipalities to assist in properly managing the change processes.

• Proper planning and a transitional grant should be made available to facilitate the restructuring process.

• Once final boundary recommendations are published, National Treasury should be required to provide 
evidence that a budget for such restructuring is available, and that COGTA indicates what processes it will 
follow to ensure effective change management happens.

• A formal due diligence study should be commissioned after boundary decisions have been made to 
identify the financial situation of the affected municipalities and what steps should be taken (including a 
freeze on appointments, etc.) to stop potential wasteful/duplicate expenditure/etc.

• Municipal mergers and consolidations are inevitable and should not be seen as a solution for viability 
and sustainability.  Provision must be made for at least a three-year transition process, with funding for 
change management.  

1.1    Overall Recommendations:

Recommendation 1: Rationalisation Of Municipalities

One of the issues that has arisen out of the major redemarcations which have been undertaken over the 
past 18 years, and particularly those occurring between 2011 and 2016, is that they appear not to have 
been done within a broadly adopted rationalisation framework.  Section 41 of the Municipal Demarcation 
Act makes provision for the Minister to make regulations which prescribe “objectives and general targets for 
the rationalisation of municipalities as contemplated in section 25 (l)”. Given also the ongoing suggestions 
to increase the number of Category A municipalities, it is therefore recommended that SALGA recommend 
to the Minister of COGTA that he/she urgently embark on a consultative process, including with SALGA, to 
develop such a municipal rationalisation policy which could guide the MDB in its determination of boundaries 
and merger of existing municipalities.  This rationalisation policy should take into account socio-economic 
and developmental needs of municipalities, as well as how to address cases where provincial boundaries 
affect municipal boundaries.

Recommendation 2: Governance

The formula to determine councillors, whilst distinguishing between Categories of municipalities and their 
overall budgets, population and the like, does result in situations where contiguous municipalities may have 
very different arrangements in terms of the number of councillors relative to voters.  If municipalities then 
merge, the “smaller” municipality then appears to be underrepresented in the new municipality.  Whilst 
not recommending that the formulae should change, SALGA should include discussions on the councillor 
formulae in the debates over remuneration.

Recommendation 3: Sustainability Of Municipalities

It is clear from the study that merged municipalities have often been the result of one or more municipalities 
having poor and limited economic bases compared with their neighbouring municipality.  Whilst again a 
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reflection of the distorted apartheid spatial patterns, demarcation often becomes a means through which 
the limited economic bases of merging municipalities can be combined with the intention of reducing fixed 
costs of municipalities (single management structures etc) and merging economic bases.  This will lead to 
an overall improvement in the living conditions of people in such areas.  It is therefore recommended that 
SALGA continue its ongoing work to lobby for raising the revenue levels and particularly the transfers to the 
municipalities which have lower levels of economic opportunity. In addition, SALGA believes that during the 
demarcation process the MDB should conduct feasibility studies/investigations in all cases to better inform 
the implications of redetermining boundaries.

Recommendation 4: Municipal Stability

There is some evidence that while the mergers may not have been responsible for improving the stability of 
senior management in local governance, where there is existing stability amongst senior management, the 
mergers appear to perform better.  SALGA should strive to ensure that municipalities with vacancies of senior 
management are encouraged to fill these as soon as possible.

Recommendation 5: Transitional Funding

Mergers can have a significant effect on political stability, leadership, governance and service delivery 
systems.  In the case of mergers between Category B and Category A municipalities, whilst the Category 
A municipality does have the capacity to manage such mergers, it is usually faced with significant short-
term costs in the amalgamation process.  It is recommended therefore that 3 year budgets are provided by 
National Treasury for such mergers which would allow such transitional costs (human, financial, technical) 
to be accommodated. National Treasury should continue to monitor, and where needed support, such 
municipalities beyond the 3 year transitional period.  The funding should not just be limited to the integration 
of administrative systems but should also allow, for example, for funds to assist in municipalities becoming 
sustainable

Recommendation 5: Merging Agricultural And Low Density Areas

In the major merger of the City of Tshwane and Metsweding District municipality, the MDB resolved that some 
of the area of agricultural land should ideally be incorporated into Mpumalanga, but given that this would 
need a provincial boundary change, it could not happen.  It is recommended that SALGA develop a strategy 
to encourage the MDB to investigate where there are vast areas in more urban contexts, the possibility of 
combining such with contiguous municipalities.  This could allow for better differentiation to emerge with 
some large, rural, agricultural municipalities, with low populations and densities receiving special attention.

Recommendation 6: Broadening Category A Municipalities

As part of SALGA’s strategy to develop a rationalisation policy approach, ways should also be explored to 
allow for different types of Category A municipalities, including not only higher density areas, but possibly 
cases where a Category C municipality becomes a special type of Category A municipality.  An example of this 
could be in the Northern Cape where one could have a Category A municipality instead of a District, which 
could have sub councils.  Or ways could be found to use District Management Areas creatively, allowing for 
small villages to then have village “councils” reporting in to the District as a whole.  This recommendation and 
the proposal for a rationalisation policy, should also explore the future of Districts, including consideration of 
which ones can be strengthened and which ones could only have minimal powers and functions.

Recommendation 7: Salga Needs To Establish An Oversight Committee

There are important, and formally defined, opportunities for SALGA to be consulted during the demarcation 
processes.  This includes, too, representation on the Municipal Demarcation Board.  Full advantage should be 
taken of these, including that SALGA builds up its own knowledge base so that it is able to provide even more 
informed inputs to the MDB.  It is also recommended that SALGA lobby for and resuscitate the establishment 
of Political and Technical Change Management Committees to monitor and support affected municipalities.
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2. Introduction

The Municipal Demarcation Act of 1998 requires a clear process to be undertaken in demarcating and re-
demarcating boundaries.  Most importantly, municipal demarcations must improve the economic, social, 
administrative and financial sustainability of municipalities, bringing together people in geographical units 
so that they can largely live, work, shop and play in the same municipal area.  Integral to the process, too, is a 
community consultation process that ensures that everyone has a right to be heard, to voice their concerns or 
complaints about such demarcations and re-demarcations.  By law, the Municipal Demarcation Board (MDB) 
follows a process of advertising the proposed demarcation, allowing for inputs to be made, investigating the 
matter and holding consultations, making a decision and then allowing inputs to that decision after which the 
demarcation is finalised, modified or withdrawn1.

The demarcation process is dynamic.  As communities move, economies change and logistics infrastructure 
develops, boundaries may be reorganised to improve the overall functionality of the municipal system.  South 
Africa’s MDB deals with both small technical changes to municipal boundaries, large scale mergers as well as 
the categorisation and re-categorisation of municipal boundaries.

In considering these boundary changes, the MDB must follow a legislated process which includes consider-
ation of a number of Local Government Objectives and Criteria, found in Sections 24 and 25 of the Municipal 
Demarcation Act.

This study aims to unpack and understand the effects of boundary re-determination, focussing particularly 
on larger scale re-demarcations, such as mergers/amalgamations.  The focus is to better understand how this 
affects the overall municipal governance system, including also local government’s ability to effectively deliver 
and minimise service delivery disruptions, financial sustainability and effective performance of local govern-
ment going forward.

This will provide SALGA with:

• A review of the scale of redeterminations made by the MDB particularly over the 2011-2016 period.

• A quantitative assessment of each of these municipalities in terms of the key demarcation criteria: both 
before and after the redeterminations were done.

• A qualitative assessment of a sample of these municipalities in describing the key issues facing munici-
palities faced in the amalgamation process.

The report is divided into five sections.  Following this introduction, Chapter 2 describes the scale of the larger 
mergers/amalgamations and municipal splits that have been undertaken by the MDB since 2000.  Most of 
these mergers occurred in the 2011-2016 period.  The third chapter provides further detail of these mergers, 
assessing the overall impact such mergers have had on governance and financial sustainability.  Chapter 3 
examines data for all municipalities which have merged, while Chapter 4 provides further information from a 
few case studies.  The final chapter concludes the report. 

3. Legislative process as it relates to municipal boundary changes since 
2000

The Local Government White Paper built on the constitutional requirements for local government which set 
out several objectives focussed on developmental local governance.  These were placed directly into the Mu-
nicipal Demarcation Act (1998) as Section 24.  Together with Section 25 which spelt out the criteria to be used 
in municipal demarcation, the overall aim was to lead the way to creating a wall-to-wall system of local gov-
ernance which was consultative, developmental and served the social, economic and environmental needs of 
communities.

Elements of developmental local government include the need to maximise social development and eco-
nomic growth, provide for better integration and coordination, ensure democracy and be consultative.  Mu-

1  The Municipal Demarcation Act allows for a very consultative and transparent process from the initiation of a re-
demarcation through to its conclusion.  The process in law requires that local newspapers and radios be used to advertise the 
proposals, including also a wide variety of stakeholders, role players and local governments. 
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nicipal demarcation was seen as part of this process, but there would also be a need for significant redistribu-
tion and the provision of human, technical and financial resources to create a more equitable arrangement 
of municipalities.

3.1 Demarcation Process

Sections 24 and 25 of the Local Government: Municipal Demarcation Act of 1998 provide for the objectives 
and criteria which need to be applied by the MDB in arriving at any municipal demarcations:

Section 24: when the Board determines a municipal boundary, its objective must be to 

(a) establish an area that would enable the municipality, for that area, to fulfil its constitutional obligations, 
including —

(i) the provision of democratic and accountable government for the local communities;

(ii) the provision of services to the communities in an equitable and sustainable manner;

(iii) the promotion of social and economic development; and 

(iv) the promotion of a safe and healthy environment;

(b) enable effective local governance;

(c) enable integrated development; and

(d) have a tax base as inclusive as possible of users of municipal services in the municipality.

Section 25 deals with criteria that have to be taken into account when determining municipal boundaries. 
They are:

(a) the interdependence of people, communities and economics as indicated by

(i) existing and expected patterns of human settlement and migration;

(ii) employment;

(iii) commuting and dominant transport movements;

(iv) spending;

(v) the use of amenities, recreational facilities and infrastructure; and

(vi) commercial and industrial linkages;

(b) the need for cohesive, integrated and unfragmented areas, including metropolitan areas;

(c) the financial viability and administrative capacity of the municipality to perform municipal functions ef-
ficiently and effectively;

(d) the need to share and redistribute financial and administrative resources;

(e) provincial and municipal boundaries;

(f) areas of traditional rural communities;

(g) existing and proposed functional boundaries, including magisterial districts, health, transport, police and 
census enumerator boundaries.

(h) existing and expected land use, social, economic and transport planning;

(i) the need for co-ordinated municipal, provincial and national programmes and services, including the 
needs for the administration of justice and health care;

(j) topographical, environmental and physical characteristics of the area;

(k) the administrative consequences of its boundary demarcation on 
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(i) municipal creditworthiness;

(ii) existing municipalities, their council members and staff; and

(iii) any other relevant matter; and

(l) the need to rationalise the total number of municipalities within different categories, and of different 
types, to achieve the objectives of effective and sustainable service delivery, financial viability and 
macro-economic stability.

Section 24 sets out the constitutional requirements for the exercise of good local governance.  These ob-
jectives and criteria largely conform to the international context where municipal boundary determination 
usually prioritise issues such as:

• Economies of scale

• Socio-geographic / settlement patterns approach

• Functional boundaries

• Financial viability

• Equity/redistribution policies.

It should be noted that these objectives are not really spatially-bound objectives as there is no evidence to 
suggest that municipal size is either directly or inversely related to the exercise of democratic and account-
able local government, and the provision of services, safety, health etc.  Whilst there are economies of scale 
to be derived in the provision of basic network services, the South African legislative system allows for dif-
ferent models of service delivery (internal and external) meaning that there can be a very small municipality, 
reliant on other municipalities/spheres of government for the provision of bulks, that performs very well.  At 
the same time, a large municipality, which is able to internalise all economies of scale could perform poorly 
and operate inefficiently.

In each case in which municipal boundaries are changed, whether it is a small technical change to align 
cadastre with boundaries, to large-scale mergers, the MDB must consider the above criteria to ensure their 
re-demarcation meets the objectives for local government as laid down in the Constitution and Municipal 
Demarcation Act.

The process itself that must be followed by the MDB is then laid out in Sections 26-28 of the Act.  Impor-
tantly, few pieces of legislation are as explicit in requiring consultative processes to be followed.  These pro-
cesses include:

• Public notification of determination of municipal boundaries must be published in local municipalities 
and advertised in local radio;

• Allowing for 21 days comment;

• Having to inform a wide variety of stakeholders and role-players;

• Allows for public meetings and formal investigations to be undertaken; and

• Must publish its decision and allow for further input after which a final decision is made.

3.2 RE-DEMARCATIONS: 2000-2011

The Municipal Demarcation Board (MDB) has full authority to demarcate local government boundaries in 
South Africa.  The Municipal Demarcation Act makes provision for all municipal boundary changes to be 
undertaken by the MDB, from technical re-demarcations, where small boundary changes are required, to 
larger scale, far more significant re-demarcations involving municipal mergers.  The latter require signifi-
cantly more analysis and usually more engagement with communities. 

In 1999, the newly established Board undertook a study of metropolitan areas and large Transitional Local 
Councils (TLCS, which were non-metropolitan local government structures), established during the interim 
phase of local government, with the aim of evaluating them against the criteria in the Municipal Demarca-
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tion Act for determining metropolitan areas (Municipal Demarcation Board, 1999). The Act requires that 
once Category A municipalities are demarcated, the rest of the country would need to be divided into Cat-
egory C and B municipalities.  

A specific “urban conurbations” working group was set up by the MDB to examine possible metropolitan 
options which, in terms of the original formulation of the Municipal Structures Act, would then be recom-
mended to the Minister as Category A municipal areas.  However, amongst other provisions, Section 2 of the 
Municipal Structures Act was challenged by the provinces of KwaZulu-Natal and Western Cape and the Con-
stitutional Court resolved in their favour arguing that the decision on which municipalities should be Cat-
egory A should be exclusively made by the MDB.  This then meant that the MDB would be the sole authority 
to decide which municipalities would be Category A municipalities and the remainder of the country would 
then fall under Category C municipalities, either as Category B municipalities or District Management Areas.

Based on a wide variety of analyses and consultations, in 1999 the MDB decided to create six single-tier 
Category A Municipalities:

• Greater Johannesburg 

• Greater Durban (now called eThekwini) 

• Greater Cape Town

• Greater Pretoria (now called Tshwane)

• East Rand (now called Ekurhuleni) 

• Port Elizabeth-Uitenhage-Despatch (now called Nelson Mandela Bay).

Having determined the Category A municipalities, the rest of the country was divided into Category C (Dis-
trict) and B (Local) municipalities.  As a result of this, the number of municipalities was reduced from 843 to 
284. The new system had six Category A (metropolitan) municipalities, 47 district municipalities and 231 
local municipalities. Overall, a more coherent, rational, non-racial and integrated system of municipal gov-
ernment with municipalities encompassing single tax bases was created, with people living, working and 
shopping in roughly the same municipality.  Whilst the new system had a greater sharing of human, technical 
and financial resources at a municipal level, the reality was that the six Category A municipalities (out of 284 
municipalities) had over 50% of the municipal employees and over 60% of the municipal budgets.  

It was also clear that no matter how the country was demarcated, the existing apartheid realities and dispari-
ties, where black South Africans had no representative governance and access to economic resources, would 
continue. 

After the 2000 municipal elections, a wide variety of representations were made to the MDB to increase the 
number of Category A municipalities.  Some of the reasoning given was political in that Category A munici-
palities had single political heads, with better remuneration and the like.  However, some argued that the 
then Regional Services Council (RSC) levies went to Category A and C municipalities.  Secondary cities, on 
the other hand, which generated significant RSC levies, found these levies going to their Districts over which 
they had limited control.   

A second set of issues revolved around the fact that the Cross-Boundary municipalities had simply not been 
feasible and there was therefore a need to adjust municipal (and provincial) boundaries so that all munici-
palities would fall within provincial boundaries.

Whilst the MDB assisted in the 2000-2005 period in revising the provincial boundaries and then redetermin-
ing the Cross Boundary Municipalities into one or other province, no decision was made to increase the num-
ber of Category A municipalities.  A new term – aspirant metropolitan areas – was  introduced into the vo-
cabulary and led to ongoing suggestions that the number of Category A municipalities should be increased. 

After the 2006 municipal elections, in 2008, the MDB commissioned a further investigation into metropoli-
tan municipalities with a view to categorising more Category A municipalities.  The investigation resulted in 
a set of proposals being adopted:

• There was a proposal for the re-determination of Msunduzi Category B into a Category A (metropolitan) 
municipality on the basis of its existing boundaries;
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• The re-determination of Mangaung Category B into a Category A (metropolitan) municipality on the 
basis of its existing boundaries;

• The re-determination of Buffalo City Category B into a Category A (metropolitan) municipality on the 
basis of its existing boundaries;

• Great Kei Category B should continue as an existing Category B municipality; 

• If Mangaung became a metropolitan municipality, the remainder of Motheo District should be amal-
gamated with Xhariep district; and

• Amatole and Umgungundlovu should continue to exist as separate district municipalities.

This work led to a proposed declaration of Buffalo City, Mangaung and Msunduzi as metropolitan munici-
palities with effect from the 2011 local government elections. As indicated above, decisions of the Board al-
low for objections and as a result of appeals, the Msunduzi boundaries were reopened by the MDB for further 
investigation after which the MDB withdrew its classification for Msunduzi.  This meant that two additional 
Category A municipalities were designated for the 2011 elections: Buffalo City and Mangaung.

A second set of more comprehensive redeterminations were completed in time for the 2011 municipal elec-
tions.  These included two larger mergers, including the amalgamation of Metsweding District Council and 
Tshwane Metropolitan municipality (and a few additional farms), as well as the merger of Kagisano Local 
Municipality (NW391) with Molopo Local Municipality (NW395).  Both of these mergers were then finalised. 
Whilst the Tshwane merger generated significant debate and discussion, the Kagisano-Molopo merger was 
rather uncontroversial as it combined two very rural, sparsely settled and small municipalities with only a few 
villages.  This merged municipality today only has around 28 000 residents.  

The next section describes in some detail the far greater number of municipal mergers/incorporations which 
occurred post-2011 and which came into effect after the 2016 municipal elections.

3.3 2011-2016 Changed Boundaries

The municipal boundary redetermination process is not static.  In the most recent period of boundary rede-
termination, from 2011 culminating in the 2016 local government elections, the overall number of munici-
palities was reduced from 278 to 257 municipalities, but with significant changes made to many boundaries. 
In broad terms, the boundary changes in this period can be classified as:

• No changes: Municipalities where there were no changes to municipal boundaries;

• Slight changes: where the boundary change was not considered significant; and

• New or merged: where either a new municipality was created or two or more municipalities or major 
parts of a municipality were merged.

The 257 municipalities consist of eight Category A, 205 Category B and 44 Category C municipalities.  Some 
22 of these new municipalities which came into effect after the August 2016 elections, were newly merged 
municipalities, and another 74 municipalities had slight changes to the boundaries of the municipalities. 

The significant reduction in the number of municipalities between 2011 and 2016 resulted from two pro-
cesses: 

• Just under half of these mergers resulted from processes prior to 2013 where often MECs requested the 
MDB to consider creating more viable municipalities.

• In 2015 the remainder arose from Minister of COGTA’s assessment across the whole country on the 
functionality and viability of municipalities.  After receiving suggestions for redemarcation from MECs 
he invoked Section 22(2) of the Demarcation Act for a redetermination of certain municipalities in the 
country.

In terms of the 2011 municipal boundaries, only 112 out of the 226 Category B municipalities (the 2011 mu-
nicipal boundaries) did not have their boundaries changed.  This meant that of the 114 municipalities that 
did change, some 72 had relatively small changes made and the remaining 42 municipalities were reduced 
to only 21 municipalities, through mergers or the disestablishment of an existing municipality and its area 
partitioned off to other existing municipalities.  
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In terms of Category A municipalities, although one additional area had been re-demarcated, that of Mid-
vaal-Emfuleni, it was not implemented after a settlement was reached in a court case.  For the remaining 
eight Category A municipalities, only Mangaung, Buffalo City and eThekwini increased their areas of jurisdic-
tion. 

Table 2:  Category A Municipal Boundary Changes: 2011 to 2016

Province New Merged Slight None Grand Total
No. % No. % No. %

EC 0,0 1 50,0 1 50,0 2
FS 1 100,0 0,0 0,0 1
GT 0,0 0,0 3 100,0 3
KZN 0,0 1 100,0 0,0 1
WC 0,0 0,0 1 100,0 1
Grand Total 22 10,3 74 34,7 117 54,9 213

Mangaung, for example, was merged with the far smaller population of Naledi which added an additional 
area over half the size of Mangaung, making Mangaung the largest land area metropolitan area in South 
Africa.  Buffalo City absorbed some small villages in close proximity and eThekwini has taken on an additional 
traditional authority area which was more functionally linked to the existing area of eThekwini. Overall, these 
areas did not massively increase the size of the three Category A municipalities concerned. 

There was an overall reduction of 21 Category B municipalities.  Some had a slight change in boundary while 
others had a major change such as the amalgamation of two or even three municipalities. The change in 
boundaries differed significantly across provinces, with Gauteng and the Western Cape having no really sig-
nificant changes in municipal boundaries, compared to the North West, Limpopo, KwaZulu-Natal and East-
ern Cape provinces which had more significant changes.

Table 3:  Changes to Category B Municipalities

Category by 

Province

New 
Merged

% Slight % None % Grand Total

EC 4 12,9 11 35,5 16 51,6 31
FS 0,0 5 27,8 13 72,2 18
GT 1 16,7 0,0 5 83,3 6
KZN 6 14,0 20 46,5 17 39,5 43
LIM 7 31,8 7 31,8 8 36,4 22
MP 1 5,9 3 17,6 13 76,5 17
NC 1 3,8 6 23,1 19 73,1 26
NW 1 5,6 13 72,2 4 22,2 18
WC 0,0 7 29,2 17 70,8 24
Grand Total 21 10,2 72 35,1 112 54,6 205
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Figure 1:  Category B – changes to area and population

The overall impact of the changes has been the reduction by 21 municipalities in the municipal system (22 
fewer municipalities and one new entity).  Appendix 1 provides a list of the changed municipalities and pro-
vides maps of boundary changes by province.

Overall, then, the redeterminations between 2011 and 2016 have led to:

• Disestablished municipalities:  These are municipalities which have either merged with others or been 
divided up and amalgamated with others;

• Unchanged municipalities:  These are municipalities where there were no changes made to their bound-
aries between 2011 and 2016;

• Slightly changed municipalities:  These are municipalities which essentially stayed as they were except 
for an area being gained or lost;

• New or merged municipalities:  These are municipalities where there were significant changes made 
either through two municipalities merging, or a significant portion of one disestablished municipality 
being added to its area or in the case of LIM345, a completely new municipality was created.

This study focusses on reviewing and evaluating the 20 cases where, since 2011, municipalities were either 
disestablished or formed as a result of mergers. 

3.4 Summary: Redemarcations Since 2000 Elections

The number of municipalities in South Africa has declined from 1262 in 1994 to 257 in 2016:

Figure 2:  Total number of municipalities
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Since the first set of municipal boundaries were determined in 2000, hundreds of technical re-demarcations 
have also been made.  Given that this study focusses on the larger mergers/amalgamations/disestablish-
ments undertaken by the Municipal Demarcation, there are generally three main groups:

• Adjustments as a result of Cross Boundary Municipalities being disestablished and consequen-
tial reorganisations of local/district municipalities.  Here, municipalities straddling the following 
provinces were particularly affected:

o KwaZulu-Natal-Eastern Cape

o Gauteng-Mpumalanga

o Gauteng-North-West 

o Limpopo-Mpumalanga

o North-West-Northern Cape

These will not be dealt with as they were largely existing Cross Boundary municipalities which were re-estab-
lished as municipalities fully within provincial boundaries (as the provincial boundaries were then changed).

• Redeterminations where two additional metropolitan municipalities were created resulting in read-
justments of the District/Local arrangements.  This was the case in Mangaung as well as Buffalo City.  
These will also not be the subject of this study as existing boundaries were largely maintained.

• Municipal mergers:  Here, mergers of two or more municipalities, such as the Metsweding-Tshwane 
and Kagisano-Molopo merger are found and all of these are identified and discussed, with six case stud-
ies included below.

• Municipal incorporations: For want of a better definition, these refer to instances where a municipality 
may be disestablished and its area is divided up and incorporated into two or more contiguous munici-
palities.  These are included in the analysis below.

Recommendation 1: Rationalisation Of Municipalities

One of the issues that has arisen out of the major redemarcations which have been undertaken over the 
past 18 years, and particularly those occurring between 2011 and 2016, is that they appear not to have 
been done within a broadly adopted rationalisation framework.  Section 41 of the Municipal Demarcation 
Act makes provision for the Minister to make regulations which prescribe “objectives and general targets for 
the rationalisation of municipalities as contemplated in section 25 (l)”. Given also the ongoing suggestions 
to increase the number of Category A municipalities, it is therefore recommended that SALGA recommend 
to the Minister of COGTA that he/she urgently embark on a consultative process, including SALGA, to develop 
such a municipal rationalisation policy which could guide the MDB in its determination of boundaries and 
merger of existing municipalities.  This rationalisation policy should take into account the socio-economic 
and developmental needs of municipalities, as well as how to address cases where provincial boundaries af-
fect municipal boundaries.
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4. High Level Analysis Of The Impacts Of The Major Mergers

In order to examine broad trends around these major redemarcations, the following methodology was used. 
The 22 major amalgamations/incorporations which have occurred since 2000 (each has been given a number) 
fall into the following groups:

4.1 Amalgamation of a category a municipality with one or more contiguous category b municipalities:

• #1: Tshwane

• #5: Mangaung

4.2 Merger Of Two Or More Category B Municipalities:

• #2: Kagisano-Molopo

• #3: Enoch Mgijima

• #4: Walter Sisulu

• #6 Rand West City

• #8 Ray Nkonyeni

• #9 Raymond Mhlaba

• #10 Inkosi Langalibalele

• #11 Alfred Duma

• #12 The New Big 5 Hlabisa

• #13 Dr Nkosazana Dlamini Zuma

• #15 Dawid Kruiper

• #16 Tlokwe- Ventersdorp

• #17 Modimolle- Mookgopong

• #18 Fetakgomo-Greater Tubatse

• #19 City of Mbombela

• #21 Dr Beyers Naude

• #22 uMhlathuze

4.3 Disestablishment of one municipality and its division into two or more municipalities 
Here, the original municipality remained but was expanded in area and population being served, and in the 
case of Collins Chabane a number of areas from existing municipalities were demarcated into a new munici-
pality:

• #7 eThekwini

• #7 Umdoni

• #14 Blouberg

• #14 Molemole

• #14 Polokwane

• #20 Musina
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• #20 Thulamela

• #20 Makhado

• #20 Collins Chabane

In all of these cases, and depending on the scale of the merger, significant change management and other 
processes need to be employed to ensure that a single municipality begins to function effectively, efficiently 
and economically.  Some of the challenges include:

• Dealing with potential instability, including political leadership cultures and challenges;

• Creating integrated governance;

• Addressing the implications of having an increased number of poorer areas;

• Ensuring administrative systems, policies and processes are integrated;

• Dealing with staffing issues, such as equalisation of salaries, conditions, etc. and the deployment of staff 
equitably across the new municipality; and

• Dealing with the merging of personnel and personnel policies.

Importantly, though, re-demarcations require resources to be made available in the short-term for restruc-
turing purposes and these have usually not been made available from provincial and national government. 
The most complex and possibly most costly of all of the mergers undertaken since 2000 occurred when Tsh-
wane Category A and Metsweding, Category C municipalities merged, yet only R20 million was made avail-
able from the Gauteng provincial government for this merger.  This process forms one of the case studies in 
this report, together with a sample of case studies covering the different types of mergers/incorporations 
which have occurred. 

It should also be noted that the international studies cited below, all point to the fact that it is not demarca-
tion which necessarily creates unsustainability, but rather, inadequate attention being given by government 
to transitional processes.  This is an issue explored below arguing that more should be done to plan in an 
integrated way for such post-redemarcation processes. 

In the remainder of this section, some general points are drawn from an analysis of the 20 mergers/incor-
porations which occurred in the 2011-2016 period.  Most importantly, the analysis uses indicative data and 
aims to examine the degree to which the municipalities/areas being merged are similar or different in terms 
of a number of factors:

• Population size and land area changes;

• Settlement patterns, including degree of urbanisation and density;

• Governance arrangements, such as the change in number of voters per councillor;

• Economic base, such as size, growth sectoral split and the like;

• Infrastructural needs;

• Financial viability;

• Annual audits;

• Capex; and

• Senior management, such as the degree of permanence of the Municipal Manager and Chief Financial 
Officer.

These areas allow for a more complete understanding of what the implications of mergers have been and 
what this means for the sort of challenges facing the newly merged municipalities.  Clearly such challenges 
needed to be faced by the new councils as well as provincial and national government given the constitu-
tional responsibilities of these spheres to monitor and support local government in such change manage-
ment processes.  
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In order to do such analyses, data was obtained from a wide variety of sources reflecting the status quo 
around the time of the mergers for each of the affected municipalities.  Some 49 municipalities were in-
volved in these 22 major mergers/incorporations.  The data set was constructed using data from:

• Stats SA 2001 and 2011 Census, 

• National Treasury’s State of Local Government Reports, 

• Municipal budgets, 

• StatsSA’s non-financial and financial censuses, 

• AGSA reports, 

• LGSETA’s sectoral skills reports, and

• SARS personal income tax records.

These data allowed for a quantitative understanding of what the characteristics were of each of the munici-
palities which were being merged, disestablished and/or incorporated.  Each sub-section covers a different 
element of the sorts of challenges which had to be addressed, not just in the redemarcation process, but by 
the newly formed municipalities.

4.4  Merging Populations and Area

At the outset it should be indicated that in all of the redemarcations the MDB considers a complex set of 
factors and so there is not one or a few reasons for each amalgamation.  In many of the cases, it is clear that 
there were serious problems in at least one of the affected municipalities in terms of overall governance, 
service delivery and/or lack of an economic base.  Very rarely were issues such as political representation sug-
gested as reasons for mergers even though in almost all mergers, where a large municipality merged with a 
small one, the latter ended up having fewer councillors than before.  

It must also be emphasised that the MDB by law goes through a process of investigation and must also 
consider each of the Section 24 Objectives and Section 25 Criteria for demarcation before finalising their 
recommendation. In doing so, the MDB has also rejected some of the proposed mergers.

Clearly, merging municipalities or incorporating major parts of one municipality into another leads to po-
tentially quite significant changes to the population and area to be administered by the new municipality.  
Across the 20 municipalities being considered, the changes ranged quite significantly (Table 5).    Many of the 
mergers are of municipalities which are quite small in population terms but large in area terms.  For example, 
Mier has only just over 7000 people, but a land mass area of over 22000 square kilometres, doubling the size 
in area of //Khara Heis, but only marginally increasing the population of the newly merged Dawid Kruiper 
municipality.

In many cases, smaller rural areas are merged with larger (in population terms) municipalities.  Here, eThe-
kwini and Umdoni have shared portions of the former Vulamehlo municipality, Ray Nkonyeni merged with 
Ezinqoleni and uMhlathuze combined with parts of Ntambanana.

Thirdly, a number of the municipalities are also losing population, possibly due to migration and/or increas-
ing urbanisation.  This has meant that many smaller municipalities, and particularly those without a rates 
base, have become even more financially unviable.  For example, both Nkonkobe and Nxuba have lost popu-
lation between 2001 and 2011 and they have been merged to form Raymond Mhlaba.

Finally, in some cases, more urbanised municipalities have been merged.  The largest such example includes 
the former Randfontein and Westonaria becoming Rand West City and one also has the situation where 
Mookgopong and Modimolle have combined in Limpopo.
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Table 4:  Summary of mergers and incorporations

# CURRENT PREVIOUS
Cat Current

Municipality 
Name

2016 
Code

Pop’n.1 Area 
(2016)

Municipality 
Name

Earlier 
Code

Land 
Area

Pop’n. Growth 
2001-
2011

1 A City Of Tsh-
wane

TSH 2921341 6297 City Of 
Tshwane

TSH 6345 2921488

2 B Kagisano-
Molopo

NW397 105773 23826 Kagisano-
Molopo

NW397 23827 105789

3 B Enoch Mgi-
jima

EC139 250676 13584 Tsolwana EC132 6087 33281 2,29

Inkwanca EC133 3584 21971 8,53
Lukhanji EC134 3813 190723 4,91

4 B Walter Sisulu EC145 77463 13268 Maletswai EC143 4358 43800 17,40
Gariep EC144 8911 33677 7,55

5 A Mangaung MAN 775092 9886 Naledi (Fs) FS164 3424 24314 -11,52
Mangaung MAN 6284 747431 15,80

6 B Rand West 
City

GT485 261022 1114 Randfontein GT482 475 149286 15,87
Westonaria GT483 640 111767 1,79

7 A eThekwini ETH 3476627 2555 eThekwini ETH 2292 3442361 11,40
B Umdoni KZN212 130403 993 Vulamehlo KZN211 960 77403 -6,70

Umdoni KZN212 252 78875 26,45

8 B Ray Nkony-
eni

KZN216 308657 1487 Ezinqoleni KZN215 648 52540 -4,08
Hibiscus 
Coast

KZN216 839 256135 17,59

9 B Raymond 
Mhlaba

EC129 151341 6357 Nkonkobe EC127 3626 127115 -2,12
Nxuba EC128 2732 24264 -2,26

10 B Inkosi Lan-
galibalele

KZN237 196195 3398 Umtshezi KZN234 1972 83153 38,39
Imbabazane KZN236 1426 113073 -6,26

11 B Alfred Duma KZN238 339736 3764 Emnambithi/
Ladysmith

KZN232 2965 237437 5,31

Indaka KZN233 992 103116 -9,26

12 B The New Big 
5 Hlabisa

KZN276 107138 3466 The Big 5 
False Bay

KZN273 2121 35258 11,99

Hlabisa KZN274 1555 71925 3,83
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# CURRENT PREVIOUS
Cat Current

Municipality 
Name

2016 
Code

Pop’n.1 Area 
(2016)

Municipality 
Name

Earlier 
Code

Land 
Area

Pop’n. Growth 
2001-
2011

13 B Dr Nkosa-
zana Dlamini 
Zuma

KZN436 110154 3601 Ingwe KZN431 1976 100548 -6,52

Kwa Sani KZN432 1852 12898 8,86

14 B Blouberg LIM351 175061 9539 Blouberg LIM351 9248 162629 -5,29
Aganang LIM352 1881 131164 -10,70

B Molemole LIM353 126489 3627 Molemole LIM353 3347 108321 -1,02
B Polokwane LIM354 728468 5053 Polokwane LIM354 3766 628999 23,75

15 B Dawid Krui-
per

NC087 100495 44229 Mier NC081 22468 7003 -2,83

//Khara Hais NC083 21780 93494 19,99

16 B Tlokwe- 
Ventersdorp

NW405 219462 6397 Ventersdorp NW401 3764 56702 31,63

Tlokwe NW402 2674 162762 26,81

17 B Modimolle- 
Mookgop-
ong

LIM368 104142 10366 Mookgopong LIM364 5689 35640 3,18

Modimolle LIM365 4678 68513 -0,74

18 B Fetakgomo-
Greater 
Tubatse

LIM476 428891 5693 Fetakgomo LIM474 1105 93795 1,29

Greater 
Tubatse

LIM475 4602 335676 24,51

19 B City of Mbo-
mbela

MP326 658559 7141 Mbombela MP322 5394 588794 23,46

Umjindi MP323 1745 69577 29,46

20 B Musina LIM341 104662 10346 Musina LIM341 7577 68359 73,90
B Thulamela LIM343 459849 2641 Mutale LIM342 3886 91870 10,83
B Makhado LIM344 401515 7604 Thulamela LIM343 5835 618462 6,36
B Collins Cha-

bane
LIM345 328447 5002 Makhado LIM344 8300 516031 4,40

21 B Dr Beyers 
Naude

EC101 79277 28652 Camdeboo EC101 12422 50993 11,40

Ikwezi EC103 4563 10537 1,64

Baviaans EC107 11668 17761 5,11
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# CURRENT PREVIOUS
Cat Current

Municipality 
Name

2016 
Code

Pop’n.1 Area 
(2016)

Municipality 
Name

Earlier 
Code

Land 
Area

Pop’n. Growth 
2001-
2011

22 B uMhlathuze KZN282 362776 1233 uMhlathuze KZN282 793 334459 15,65
Ntambanana KZN283 1083 74336 -12,31

What does appear to be quite common in all of these cases, is that mergers have occurred between, on the one 
hand, quite small and sparsely populated municipalities, but which on the other hand are contiguous to a larger, 
usually better resourced municipality.  This situation gets exacerbated with increasing urbanisation and de-popu-
lation of some rural areas.  However, there are no doubt other contextual issues which have influenced such rede-
marcations, and in the sub-sections below one finds poor governance and service delivery being found in at least 
one of each of the merged municipalities.  This undoubtedly influences the MDB in its decision-making process.

4.5 Merging Settlement Realities

A second set of observations can be drawn through analysing the broad settlement patterns contained in 
each of the municipalities involved in mergers.  The following table provides such information for each of 
the redemarcations:

o The degree of urbanisation: measured either in percentage terms (as built-up area) or the area of high 
density (including average density in such areas greater than 500 persons per square kilometre);

o The size of each municipal population as well as its population growth between censuses.

Whilst each of the mergers had its own specific contexts to be dealt with by the MDB, some of the general 
points to be drawn from this are as follows:

o The degree of urbanisation varied significantly between and within municipalities being merged.  For 
example, in the case of Maletswai and Gariep, both were highly urbanised, whilst in the case of Fetak-
gomo and Greater Tubatse both former municipalities were not urbanised at all.  However these differ 
with the cases of the highly urbanised eThekwini and the less urbanised Umdoni taking over separate 
parts of the former very rural Vulamehlo.

o The degree of urbanisation masks the fact that even in non-urbanised areas, people live in relatively 
high densities.  For example, the area (in square kilometres) containing over 500 persons per square 
kilometre varies markedly from The Big Five False Bay (0,11 sq. kms) and KwaSani (1,42 sq. kms)  hav-
ing small areas of high densities compared with eThekwini having over 1160 square kilometres at such 
higher densities.  

o The densities within such areas of high density also vary markedly across all municipalities.  Often such 
settlements are informal settlements in which the demands for urban services end up being greater 
than in more settled areas.  

These data again reinforce the fact that there was significant differentiation across municipalities being 
merged.  In many of the demarcations, surrounding municipalities which are functionally linked to a larger 
more urbanised municipality have been incorporated or merged into the larger municipality.  As is indicated 
below, these larger municipalities often have a greater economic base than the smaller municipality.

4.6 New Governance Arrangements

The mergers and/or incorporations finalised by the MDB have had an impact on governance, particularly on 
the number of municipal council seats and the ratio of registered voters to councillors.  In order to analyse 
this, comparisons were made between the 2011 and 2016 elections in terms of voters per councillor in the 
municipalities which then merged.

Some of the trends are:

o Generally speaking, the number of registered voters per councillor increased over the five year period 
for all municipalities.

o In the case of Category A mergers/incorporations, the differential between the old voter/councillor ra-
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tio was greatest.  For example, in Mangaung, before Naledi merged with Mangaung, there were 1677 
voters per councillor but after the merger, the voter to councillor ratio changed to 4252, an increase of 
250%.  Similarly, in the case of eThekwini one finds Vulamehlo having just over 2000 voters per council-
lor but with part of it being incorporated into eThekwini this ratio shifted fourfold to over 8000 voters 
per councillor.  Yet, the other section of Vulamehlo which was incorporated into Umdoni found its voter 
to councillor ratio going down slightly, from 2043 to 1943 voters to councillor.

o In some cases, there was significant variation amongst merging municipalities which meant that some 
municipalities that merged had a significant increase in the number of voters per councillor.  For ex-
ample, KwaSani had only 957 voters per councillor compared with Ingwe’s 2197 voters per councillor 
pre-merger.  Once they merged, the voters per councillor doubled in the case of KwaSani to almost 
2000 voters per councillor.  Similar cases are found in the mergers of Mier/Khara Heis and Baviaans/
Camdeboo/Ikwezi.

o On the whole, though, most of the mergers were of Category B municipalities with roughly similar pro-
portions of voters to councillors.

Finally, it should be noted, though, that changing ratios of voters to councillors does not mean automatical-
ly that participatory democracy suffers, but rather that elected councillors have larger areas to serve.  Those 
elected do get increased remuneration and, particularly in Category A municipalities are better resourced 
with access to higher ratios of staff to population being served.  On the other hand, such a situation probably 
leads to greater contestation amongst potential councillors.

4.7 Changed Economic Bases

Possibly the greatest differentiator between and within the merged municipalities revolves around the eco-
nomic bases of these municipalities.  Whilst this is a reality of apartheid spatial disparities, the point becomes 
very clear when examining the economic bases of merged municipalities.  

An analysis was undertaken of the economic bases of municipalities which merged or were incorporated 
between 2011 and 2016.  Firstly, levels of unemployment in some of the mergers are far higher than the 
national average.  This was true in the cases of municipalities with high unemployment levels such as Fetak-
gomo (59%) and Greater Tubatse (50%).    In other mergers there were also significant disparities in unem-
ployment levels between municipalities  being merged.  For example, Indaka has an unemployment level of 
57% compared with Emnambithi/Ladysmith of 34%, and Ntambanana with levels of unemployment of 49% 
compared with Mhlathuze at 31%.  

Secondly, in areas with high levels of unemployment one also expects there to be higher than average levels 
of people finding sustenance from the informal sector.  Limpopo and Eastern Cape municipalities have par-
ticularly high levels of involvement in the informal sector.  Thulamela, Mutale, Aganang, Blouberg, Molemole 
and Makhado also have very high levels of employment in the informal sector.

Thirdly, there is great variation within and across merged municipalities in terms of the proportion of their 
households that are of higher household income levels.  It is here where municipalities which have been 
merged have probably the greatest differentiation.  In the merger of Tsolwana/Inkwanca/Lukhanji, for ex-
ample, Tsolwana has only 8% of its households classified as higher income whilst in the case of Lukhanji 
some 18% of the households are so classified.  Indaka has only 6% of its households higher income com-
pared with eMnambithi/Ladysmith having 19% higher income households.  

Fourth, these disparities are also found if one examines the tax bases of municipalities.  For example, SARS 
publish the total personal tax assessments by municipality and one finds significant differences in total tax-
able income across the merged groups and within the merged municipalities.  As expected, the total per-
sonal taxable income is much greater in Category A municipalities than in the Category B municipalities, but 
there are significant differences also within Category B municipalities and particularly in each of the merger 
groups.  In most of these mergers, one (and in some cases two) municipality stands out as having a very 
much higher total personal taxable income than the other municipalities being merged. Clearly part of the 
merger process is to reduce disparities through such mergers.

Finally, what is also noticeable is that in some of the mergers, one or more of the municipalities being merged 
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has an economic growth rate below that of the other municipalities being merged.  For example, Maletswai 
has a negative growth rate compared with Gariep which had a positive growth rate.  Most of the merged 
municipalities in the Eastern Cape and KwaZulu-Natal had average economic growth rates well below the 
average for other Category B municipalities. 

It is clear from this data that merged municipalities have often been the result of one or more municipalities 
having poor and limited economic bases compared with their neighbouring municipality.  Whilst again a re-
flection of the distorted apartheid spatial patterns, demarcation often becomes a means through which the 
limited economic bases of merging municipalities can be combined with the intention that through reduced 
fixed costs of municipalities (single management structures etc) and merged economic bases, there would 
be overall improvement in the living conditions of people in such areas. 

This is a very important point and reflects the spatial injustice described in the NDP.  Clearly, with limited 
redistribution occurring to reduce such spatial inequalities, there will be increasing demands for communi-
ties on the edge of better resourced areas to see demarcation as the means through which their economic 
potential and opportunity will be increased.

4.8 Personal income tax bases

Merging municipalities are not only about striving to improve settlement patterns, leadership and economic 
bases, but they are also about creating more financially viable municipalities.  This is not easy, because as 
was indicated above, the spatial disparities in South Africa are significant.  In a situation where Category 
A municipalities have just over 30% of the population but they generate over 60% of the GDP, and where 
significant portions of the land surface are not economically viable, ways must be found to improve the rev-
enue generation of municipalities and through that make funds available to municipalities.  If a municipality 
generates a greater portion of the GDP than its share of the population, it is more likely to have far greater 
access to human, financial and technical resources to better the lives of its residents.

The merged municipalities were compared on a number of financial indicators showing important differ-
ences within and between the merged municipalities.  Firstly, if one considers existing rates generation as 
an important indicator of revenue generation (and which can pay for a number of key powers and functions 
of municipalities) one finds significant differences across the municipalities in terms of rates generation.  
uMhlathuze, for example, generates over R330 million in rates compared with Ntambanana generating just 
more than R1 million.  This means that the rates per households differ widely across municipalities.  Places 
like Hlabisa, for example, generate average rates of only R77 per household compared with the municipality 
it merged with, the Big Five False Bay municipality which generates on average R1328 per household.

Municipal expenditure per household also varies across municipalities, but disparities are not always as 
wide.  In part this is due to the fact that fewer municipalities have the ability to generate rates, particularly 
from business, and many are almost completely reliant on grants for income.  But there are differences and 
KwaSani spends over R4000 per household compared with Ingwe with which it merged spending just over 
R1000 per household.

Finally, and linked to the above, the number of municipal staff serving municipalities also varies significantly.  
Using an index of the total number of staff per household, one finds that in each of the mergers at least one 
municipality has proportionately far lower numbers of municipal staff serving the population.  This clearly 
impacts on service delivery and the ability of a municipality to perform its municipal powers and functions.  

4.9 Merging Infrastructure Realities

Municipal redemarcations are as much about improving the capability of municipalities to deliver services 
as they are about other factors and criteria.  Municipalities were compared in terms of the degree to which 
their households had access to basic network services.  Overall, what one finds is that in most of the merged 
municipalities, high degrees of formalised areas were found, with generally good access to water, but lev-
els of sanitation differed across and within the mergers.  As expected, the degree to which traditional ru-
ral communities were found in the merged municipalities also differs significantly.  The degree to which 
a municipality has large portions of its area including high proportions of people living in traditional rural 
communities is also an indicator of some of the most underserviced areas in South Africa.  Vulamehlo and 
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Ntambanana municipalities have higher than average proportions of people living in traditional areas and 
both were disestablished with another area of such high proportions of traditional authorities, Ingwe, being 
merged with KwaSani.  Levels of CAPEX, too, ranged significantly from places such as Aganang (disestab-
lished) with the lowest, to Category A municipalities like eThekwini at almost R5000 per household and then 
to smaller places like Baviaans and Naledi which also had high levels of CAPEX per household.  These high 
levels could, however, be due to small populations.

4.10 Merging Municipal Financial Realities

Having merged the municipalities, the question could be posed: what impact do such mergers have on 
municipal financial management?  National Treasury has developed a system of monitoring financial dis-
tress across municipalities.  On an annual basis, they provide measures of eight variables which are ranked 
between 1 (performing well) and 3 (performing poorly).  These variables are: 

• Cash Coverage: this measures the amount of cash on hand a municipality has to meet its monthly pay-
ments as and when they fall due. Treasury suggest that municipalities should have three months of 
average operational expenditure available at any time.

• Cash Balance: Identifies whether cash shortages / bank overdrafts pose a “chronic” problem for the 
municipality. 

• Reliance on capital transfers: Determine the levels at which municipalities are able to generate own 
funds to finance revenue generating assets to enhance and sustain revenue generating streams 

• Overspending:  This measures the over-spending of operational budgets and tests the effectiveness of 
municipal spending in accordance with resources available to them, what is the credibility of the budget 
and are municipalities able to adjust expenditure should planned revenue not materialize.

• Underspending of capital budgets: This shows the effectiveness of municipal spending – but also pro-
vides an indication of whether municipalities are compromising on capital programmes to resolve cash 
flow challenges, are there planning deficiencies which are impacting on service delivery.

• Debtors growth – this shows the year on year growth in debtors and provides information on whether 
the municipality is exercising fiscal effort in collecting outstanding debt.  It demonstrates the extent to 
which financial distress is the result of poor debtor management. 

• Debtors as a percentage of own revenue: this shows the revenue management capabilities of munici-
palities. 

• Creditors as a percentage of cash: Shows whether the municipality is able to meet its monthly commit-
ments.

When totalled, the scores range between 8 (performs excellently on all variables) and 24 (performs poorly 
on all variables).  Municipalities which receive a total score of greater than or equal to 16 are deemed to be 
in financial distress.  

The financial distress scores were examined for the 2015/16 and 2016/17 years given that 2016/17 (at least 
from August 2016) was the year in which most of the new demarcations came into existence.  

The financial distress scores for the 2015/16 and 2016/17 years were examined looking at how the before 
and after merger situation had changed.  What one finds is that:

• 20 municipalities had no change in their status before and after the formal mergers occurred and these 
were evenly split with 10 merged municipalities staying the same and not being in financial distress and 
10 merged municipalities staying the same and being in financial distress;

• Two municipalities got worse and have been classified for 2016/17 as being in financial distress; and

• Four municipalities indicated progress from being in financial distress to not being in financial distress 
in 2016/17.
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These are useful results in that they do show some evidence that financial management systems have stayed 
in place in the transition with some slight evidence of matters improving.

4.11  Mergers and Audits

Given this indicative evidence that financial management seems to be largely in place after the mergers, au-
dits outcomes were also investigated to interrogate whether they have also largely remained without much 
change.  

In any merger it would be expected that it would take some time for audits to stabilise given that systems 
may not be synchronised, there is a need to rationalise and appoint new staff into an integrated organo-
gram, etc.  The comparisons before and after the mergers indicate:

• City of Tshwane: Same Unqualified with Findings

• Kagisano-Molopo: Improved to Qualified

• Enoch Mgijima: Same Disclaimer

• Walter Sisulu: Worsened to Disclaimer

• Mangaung: Worsened to Qualified

• Rand West City: Same Unqualified with Findings

• eThekwini: Same Unqualified with Findings 

• Umdoni: Same Unqualified with Findings

• Ray Nkonyeni: Improve to Unqualified with no findings (Clean)

• Raymond Mhlaba: Improve Unqualified with Findings

• Inkosi Langalibalele: Not finalised

• Alfred Duma: Worsened from Unqualified with Findings to Qualified

• The New Big 5 False Bay: Improved to Unqualified with Findings

• Dr Nkosazana Dlamini Zuma: Same Unqualified with Findings

• Blouberg: Same Qualified

• Molemole: Same Unqualified with Findings

• Polokwane: Worsened from Unqualified with Findings to Qualified

• Dawid Kruiper: Improved to Unqualified with Findings

• Tlokwe-Ventersdorp: Worsened to Disclaimer

• Modimolle-Mookgopong: Not finalised

• Tubatse Fetakgomo: Same Qualified

• City of Mbombela: Same Unqualified with Findings

• Collins Chabane: First audit Qualified

• Makhado: Worsened Qualified to Adverse

• Musina: Same Unqualified with Findings

• Thulamela: Same Unqualified with Findings

• Dr Beyers Naude: Worsened to Disclaimer

• uMhlathuze: Same Unqualified with no findings (Clean)
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• Overall, one finds that 

• 5 municipalities improved their audits

• 12 municipalities stayed the same

• 7 municipalities had worse audit results and

• 2 audits were not complete and one audit was new.

Figure 3:  Audit results comparison

Importantly these results are far better than one would expect given that they show there is no generalised 
immediate and negative impact on audit outcomes.  Indeed, with mergers you would expect audit results 
of merged municipalities to be worse given that financial systems, policies and procedures have to be inte-
grated, staff need to be amalgamated and change management is the order of the day.  In addition, given 
that overall municipal audit results in South Africa worsened from 2015/16 to 2016/17, one would have 
expected merged municipalities to have followed the same trend.  There is no substantive evidence of this 
having happened.

Overall, one could argue these audit results are generally quite good given that 2016 was an election year 
with newly contracted persons being put in place and other staff members having contracts come to an end.  
When coupled with the political processes around elections one always expects results to be worse during 
that period.

4.12 Changing Senior Management Capacities

As indicated above, mergers come into effect on election dates and such dates also bring with them the 
potential for significant changes in senior management and instability due to electioneering and the like.  It 
becomes useful then to measure the degree to which the merged municipalities had less or more stability 
before or after the elections.  To analyse this the two most senior administrative positions were examined to 
see how they would have changed between 2015/16 and 2016/17.

In the case of the Municipal Managers (MMs), one finds that:

• Prior to the mergers there were 11 Acting MMs and after the mergers eight of these 11 positions had 
become permanent;

• Prior to the mergers there were 18 permanent MMs on contract, and of these some 12 of these posi-
tions remain as permanent with four having acting positions.

Overall, while the mergers may not have been responsible for improving the stability of senior management 
in local governance, there is a good start on which to build the merged municipalities.
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Table 5:  Municipal Managers

MM Acting 16/17 Permanent 16/17 Total
Acting 15/16 3 8 11
Permanent 15/16 4 12 16
Total 7 20 27

In the case of the Chief Financial Officers (CFOs), one finds that:

• Prior to the mergers there were 12 acting CFOs and after the mergers four of these 12 positions had 
become permanent;

• Prior to the mergers there were 15 permanent CFOs on contract, and of these some 10 of these posi-
tions remain as permanent with five having acting positions.

The situation here is not as good as that of the MMs and it would be important to ensure that in all merged 
municipalities all positions should become permanent as soon as is possible.

Table 6:  Chief Financial Officers

CFO Acting 16/17 Permanent 16/17 Grand Total
Acting 15/16 8 4 12
Permanent 15/16 5 10 15
Grand Total 13 14 27

Finally, it should also be noted that only one of the 49 municipalities involved in the 2011-2016 mergers has 
been under a Section 139 intervention prior to the merger (Ventersdorp).  None of the merged municipali-
ties has been placed under Section 139 intervention.

4.13 Summary

This section has reviewed, using as much quantitative information as possible, the context within which 
mergers and incorporations have occurred.  What becomes clear in such a review is that the context for 
these mergers is writ large in the history of South Africa, where the spatial and racial inequalities have meant 
that the potential is small for sustainable and viable local governments outside of the Category A and a lim-
ited set of Category B municipalities.  The potential for home grown revenues and capabilities is very limited 
and this means that a differentiated landscape is the order of the day.  The mergers themselves have gener-
ally been of the following types: 

• Some more rural, smaller or municipalities without own revenue bases have been merged when con-
tiguous with Category A or Category B1/B2 municipalities; and

• One or more rural and small municipalities have been merged in ways that suggest they need to have a 
greater critical mass to perform their functions.

Recommendations arising from this chapter include:
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Recommendation 2: Governance

The formula to determine councillors, whilst distinguishing between Categories of municipalities and their 
overall budgets, population and the like, does result in situations where contiguous municipalities may have 
very different arrangements in terms of the number of councillors relative to voters.  If municipalities then 
merge, the “smaller” municipality then appears to be underrepresented in the new municipality.  Whilst not 
recommending that the formulae should change, SALGA should include discussions on the councillor for-
mulae in the debates over remuneration.

Recommendation 3: Sustainability Of Municipalities

It is clear from the study that merged municipalities have often been the result of one or more municipalities 
having poor and limited economic bases compared with their neighbouring municipality.  Whilst again a re-
flection of the distorted apartheid spatial patterns, demarcation often becomes a means through which the 
limited economic bases of merging municipalities can be combined with the intention that through reduced 
fixed costs of municipalities (single management structures etc) and merged economic bases, there would 
be overall improvement in the living conditions of people in such areas.  It is therefore recommended that 
SALGA continue its ongoing work to lobby for raising the revenue levels and particularly the transfers to the 
municipalities which have lower levels of economic opportunity. In addition, SALGA believes that during the 
demarcation process the MDB should conduct feasibility studies/investigations in all cases to better inform 
the implications of redetermining boundaries.

Recommendation 4: Municipal Stability

There is some evidence that while the mergers may not have been responsible for improving the stability of 
senior management in local governance, where there is stability amongst senior management, the mergers 
appear to have been more successful.  SALGA should strive to ensure that municipalities with vacancies of 
senior management are encouraged to fill these as soon as possible.
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5. Case Studies In Merged Municipalities

In order to understand how some of the specific issues raised in the previous section play themselves out, 
the following mergers were selected for further analysis and description: 

• Tshwane’s merger in 2008 with Metsweding and the disestablishment of Nokeng Tsa Taemane and 
Kungwini.  This demarcation took effect after the 2011 municipal elections.

• Mangaung’s 2015 merger with Naledi.  This demarcation took effect after the 2016 municipal elections.

• Rand West City resulting from the merger of Randfontein and Westonaria in 2015. This demarcation 
took effect after the 2016 municipal elections.

• The disestablishment of Aganang and its splitting into Polokwane, Molemole and Blouberg. This de-
marcation took effect after the 2016 municipal elections.

• The disestablishment of Vulamehlo and its splitting between eThekwini and Umdoni. This demarcation 
took effect after the 2016 municipal elections.

• The disestablishment of Mutale and the reconfiguration of the remaining municipalities in Vhembe 
(Makhado, Musina and Thulamela and the establishment of a new municipality Collins Chabane) will be 
considered.  This demarcation took effect after the 2016 municipal elections.

In the sections which follow, observations on the mergers will be drawn and where possible the challenges 
facing municipalities in implementing these mergers will be described. 

5.1 Tshwane’s merger in 2008 with metsweding and the disestablishment of nokeng tsa taemane and 
kungwini. 

Given that the most comprehensive, complex and potential costly merger to date has been that between 
Tshwane (Category A) and Metsweding (Category C), and that it is now some seven years since the formal 
merger was completed, this case study will provide a more detailed breakdown of how the matter unfolded. 

In order to understand the context, with the promulgation of the Local Government Transition Act (LGTA) 
in 1996, new boundaries for the interim Tshwane municipality were created.  These were far more extensive 
boundaries than simply Pretoria/ Mamelodi/ Atteridgeville and encompassed areas including Soshanguve. 
‘Interim’ elections were then held in 1995 and led to the creation of four “Interim” councils – Pretoria, Cen-
turion, North and the combined Metropolitan Council.

Figure 4:  Tshwane’s changing boundaries

Tshwane – 1996 boundaries Tshwane – 2006 Boundaries Tshwane:  2011 Boundary

With the passing of the 1996 Constitution and the creation of the Municipal Demarcation Board in 1999, 
Tshwane was demarcated to also include the areas of Winterveld and Temba given that commuter patterns 
showed that working class people living in these areas were functionally linked to the Tshwane economy.  
This meant that the boundaries for the new democratic Tshwane now included over 13 authorities and also 
some areas not formerly under municipal jurisdiction. 
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The result was the establishment of the first democratic Tshwane municipality based on the boundaries as 
shown above. The boundary that was established included some areas which were not part of the Gauteng 
Province and so Tshwane became a “Cross-Boundary” Metropolitan Municipality.  Given the political and 
administrative challenges associated with the governance of these cross boundary municipalities, they were 
scrapped and in 2006 the Cross Boundary system was disestablished with Tshwane boundaries staying the 
same, and all of Tshwane being located within the Gauteng provincial boundary. 

Tshwane’s boundaries continued to expand, however. Political discussions within Gauteng suggested that 
there should be a move towards incorporating District municipalities into the metros.  During 2006-2008 
the Premier of Gauteng made a number of announcements on the possibility of creating a city region in 
Gauteng, which could have implied the disestablishment of district municipalities in Gauteng. There was 
significant urbanisation on the boundary between Metsweding and Tshwane, including urban development 
such as Silver Lakes, Mooikloof, Grootfontein and Tierpoort.  These developments were some 30 km away 
from Kungwini’s core town of Bronkhorstspruit, and immediately adjacent to Hans Strydom Street and the 
N4 in Tshwane.  The initial intention of the MDB was to redemarcate only these areas into Tshwane.  After 
inviting comment on this proposal, and possibly also due to the lack of and/or poor service rendered by 
Kungwini, the MDB received overwhelming support from individuals and organisations for such a redeter-
mination. 

However, the media and the Mayor of Kungwini questioned this. The MEC also indicated that the re-demar-
cation would cripple the revenue base and viability of Kungwini and Nokeng, but supported the matter in 
principle. Ekurhuleni was in particular interested in incorporating some farms into its jurisdiction to com-
plete the Albertina Sisulu corridor.

The MDB reconsidered the matter and decided to test public opinion on the inclusion of the whole Mets-
weding area into Tshwane and Ekurhuleni. The inclusion of only one local municipality (Kungwini) into Tsh-
wane and/or Ekurhuleni was not feasible as this would have left only one local municipality in the district 
area, which would have been unconstitutional. 

The MDB commissioned a feasibility study on including the whole municipal area of Metsweding into Tsh-
wane and parts into Ekurhuleni, and the outcome was positive. In brief, that investigation argued that there 
is sufficient integration between the urbanised parts of Kungwini to warrant recommending including them 
in Tshwane metro. As the distance between Tshwane and Bronkhorstpruit is only 50 km, it could be a man-
ageable entity.   

The investigation further argued that consideration be given in the future to excising the rural parts of 
Kungwini from the municipality and including them in neighbouring districts in Mpumalanga.  Given that 
the merger of Kungwini into Tshwane would have led to the District of Metsweding only having one local 
municipality – Nokeng tsa Taemane –  it was recommended that this municipality be disestablished and 
combined with Tshwane. The report further recommended that consideration should be given to including 
the rural parts of Nokeng in neighbouring districts in Mpumalanga.

On 29 May 2008, the MDB published a notice of its redetermination in the Provincial Gazette and invited 
public objections as provided for in Section 21. The ANC argued in favour of this merger, with Paul Mashatile 
(Chairperson of the ANC: Gauteng) arguing that Metsweding was “plagued by perennial problems of insti-
tutional and financial viability. This has led to ... mayors (being) redeployed time and again without improve-
ment”.   The process also appeared to fit into a broader set of strategies articulated by the ANC Gauteng 
leadership since 2006 arguing for the creation of a Gauteng City region.  Opposition parties in Tshwane 
expressed reservations about the dramatic expansion of their city — Tshwane’s geographical area increased 
from 2199km² to 6260km² - an overnight tripling of Tshwane’s geographical size.  This also meant incor-
porating another 153 539 people or 46 502 households. The DA had supported the original proposal that 
would have seen Silver Lakes, Mooikloof and other areas on the eastern urban edge of the Municipality be 
incorporated into Tshwane. “The original proposal made sense as these areas formed natural linkages with 
the Tshwane Metro. However, the new proposal which will result in at least three major town centres very far 
apart from each other, does not make sense.” (Fred Nel, DA, 27 May 2008).  Whilst it is difficult to comment 
on the degree to which political inputs held sway, after having considered all inputs, the MDB confirmed its 
re-determination by notice in the Provincial Gazette of 6 August 2008.  



Study on Municipal Demarcation Process and its impacts on good 
governance and financial  sustainability for Local  Government

37

As a result, for the 2011 municipal elections, Tshwane’s boundaries were changed once again as the Tsh-
wane Metro and Metsweding District were incorporated, creating a municipality of 6260 Km2. This amal-
gamation has made Tshwane probably the world’s largest, by land-mass, single-jurisdiction metropolitan 
municipality in the world.

Out of all municipalities in South Africa, Tshwane’s boundaries have probably changed the most during the 
past twenty years.  That the municipality has continued to function in spite of these significant changes to 
its boundaries is testimony to the good political and administrative leadership of the city council.  

A team was established to manage the process of amalgamation so as to ensure that once elections were 
held in May 2011 the amalgamated municipality could function properly.  The close-out report concludes 
that:

• One significant project shortfall was the fact that there was no budget for the implementation of this 
project. The project activities requiring budget include but are not limited to:

o General project implementation,

o Key projects like systems integration, PMS integration and organisational design cost etc.

• Lack of a restructuring grant to address service delivery backlogs and to ensure a uniform service stan-
dard across the new area. This is specifically relevant in the light of the decision to go for a single tariff 
opposed to a differentiated tariff. This will ultimately create an expectation with communities that ser-
vices will be uniform across the board2.  

Clearly, even prior to the amalgamation there was a recognition that the merger would require significant 
costs which had not been budgeted for by government3.  As is indicated in the next section, this is a com-
mon problem where the transitional costs of mergers are often not provided by government, in this case by 
COGTA and National Treasury.

In 2011, Gauteng MEC Nkomfe announced that the Department of Local Government and Housing were 
to receive an additional R20 million to assist with the incorporation of Metsweding District into Tshwane 
Metropolitan Municipality.  “The allocated funds will cater for the amalgamation of the Metsweding Persal 
System into Tshwane, ensure that the information technology system of both municipalities are linked up. 
Also that the assets register is linked up with Tshwane register to ensure that the Metsweding region contin-
ues to function properly”, he said4.

However, as the amalgamation process proceeded post-elections, concerns started being raised around the 
true costs of the merger and who should bear such costs.    In August 2013, the costs were easier to calculate 
and a report was submitted to Council on 29 August 2013.5  

2  Gauteng Department of Local Government and Housing: Policy, Research and Sector Development, Close out 
report: City of Tshwane and Metsweding Merger , May 2011
3  The amendment of notice creating the new Tshwane Metropolitan Municipality is as fol-
lows: Gauteng government gazette number 128: 1866, Local Government: Municipal Structures Act 
(117/1998): Final amendment of notice establishing the City of Tshwane, Metropolitan Municipality
4  Gauteng departments spend about 50% of its budget.  From The 2012 Medium Term Budget Policy Statement 
2011/11/24.  Available at:  http://www.finance.gpg.gov.za/Media/PressReleases/Pages/The2012MediumTermBudgetPoli-
cyStatement.aspx
5  August 29 2013, Item 38, Group Financial Services Department (Budget Office) “Costs incurred for the merger of 
the municipalities of Metsweding, Kungwini and Nokeng-Tsa-Taemane into the City of Tshwane
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The actual costs detailed in the CoT report for the 2011/2012 financial year were as follows:

Table 7:  CoT merger costs

COSTS 2011/2012 Financial Year
Payments made by City on behalf of erstwhile 
municipalities

R124,2 million

Running operational cost shortfall R538,1 million
Capital expenditure R373,6 million
Total shortfall R1 035,9 million

The report further indicated that subsequent years were likely to incur similar shortfalls as follows:

Table 8:  CoT ongoing merger costs

2012/2013

Financial year

2013/2014

Financial year
OPERATIONAL
Revenue R415,4 million R432,5 million
Expenditure R749,482 million R819,7 million
Shortfall R334,1 million R387,2 million
CAPITAL R406,8 million R306,8 million

The report further lists backlogs in infrastructure, housing and transportation.  In addition, in the case of 
grant funding some R47,4 million liability existed which had not been cash-backed.  There were also poten-
tial employee-related costs (estimates for the additional costs resulting from higher pay ranges were some 
R9,3 million p.a.) and arrear consumer debtors.

Clearly considerable financial strain had been put on Tshwane, with, additional costs possibly emerging, for 
example, if Tshwane has to write off R520.6 million in debt that it inherited from the defunct municipalities 
- debt that city officials admit is irrecoverable and which resulted from the fact that the merged municipali-
ties had challenges in keeping reliable, accurate and complete records of the revenue billed and collected.

Table 9:  Summary of Costs of the Tshwane-Metsweding Merger

Item Costs
The costs of instability Not financially quantifiable but increased focus required by top 

management/ politicians to deal with issues.  Impact on Tshwane’s 
public image.

Inheriting poorer areas Increase in equitable share, but increase in other costs as well as the 
“costs” of protests and instability.

Inheriting municipalities with poor 
financial systems

R196 million required to deal with the deficits of the three munici-
palities

CAPEX required to reduce backlogs R330 million – conservative estimate to bring merged areas up to 
Tshwane standards

Credit Rating Not quantified
Merging personnel Cost of R58 million per annum
Overall staffing cost increases An additional cost of R833 per annum – although costs are not en-

tirely attributable to merger, the increase in geographical area of 
Tshwane necessitated the shift.  

Ongoing management problems Not financially quantifiable
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Using the figures above, the following summary can be derived:

Table 10:  Total costs over three-year period

Year 1 (Rm) Year 22 (Rm) Year 3 (Rm)
Paying off accounting deficits  R197 
Increased CAPEX costs  R330 Note Note 
Merging personnel  R58  R58  R58 
Increased staffing due to regionalisation3  R119  R119  R119 
TOTAL COSTS  R704  R177 +  R177 +
TOTAL COSTS OVER A 3 YEAR PERIOD  R1 058 

There are, of course additional CAPEX costs (in addition to that expected in other parts of the former Tsh-
wane) given the poor state of the infrastructure and the possible ongoing operational and replacement 
costs of the inherited assets and liabilities.

A study completed by the FFC found that ‘the disruptive effect of the merger can be seen in the expenditure 
and revenue figures for the City of Tshwane. During the first post-merger year (2011/12), expenditures in 
the incorporated municipalities shot up, although most of these expenditures were not budgeted for, while 
revenues from the incorporated municipalities declined. The three municipalities did not contribute to an 
increase in the city’s tax base, as the inherited municipalities were relatively poor and a large percentage of 
their populations was indigent’6.  

The question as noted by the FFC is which of these costs should be deemed to be transitional and therefore 
to be paid for by either national or provincial government and which of these costs are simply as a result of 
rationalisation of the municipal system to bring about equity.

This merger has had a significant effect on political stability, leadership, governance and service delivery 
systems7. All three municipalities faced financial distress, with debtors payments levels being low, reserves 
not cash-backed, deteriorating current ratios, and a poor cash position.  Overall, Tshwane “took over total 
liabilities that added up to R328 million and although it inherited Property, Plant and Equipment of R1 169 
million, these assets place a future Repairs and Maintenance burden on the CoT. It is doubtful whether the 
Net Consumer Debtors of R95 million will be collected, given the collection rate of 74% (based on Kung-
wini’s experience) and the non-payment culture in the area”.8

Further assessments of the cost of the merger note issues such as non-revenue water.  Increases in non-
revenue water at the City of Tshwane are attributed to the inclusion of Metsweding, which had excessive 
water losses of over 44%.  

As a result of this merger, and the requirement to manage such a vast municipality with large rural and 
under-populated areas, the City regionalised services as far as possible.  

In addition, though, the sheer size of the municipality now means that it has vast areas of farmland and/or 
low density areas which have to be planned for.  Unless stringent spatial planning tools are adopted (such as 
defining the urban development boundary, etc.) the costs of rolling out an SDF conforming with principles 
of spatial equity, quality and the like will be negatively affected and the costs of development in these areas 
will grow.  The R1 billion in unanticipated costs is likely therefore to pale into insignificance if attention is 
not given to addressing the costs attendant to this merger.

In this regard, the MDB’s recommendation that such farmland be incorporated into Mpumalanga should 
also be followed up.

Finally, it must be noted that nowhere in any of the available documentation, such as that from COGTA and 
the MDB, were any such potential costly consequences of the merger even noted or anticipated.  This may 
be a shortcoming of the legislation itself and future mergers should be required to analyse the costs (and 
benefits) of such larger scale mergers.  

6  FFC 2015/16 DORA submission
7  CoT mid term report
8  INCA, Appendix A
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It would appear that the Metsweding merger had a significant and negative impact on Tshwane.  These in-
clude massive financial costs borne by Tshwane, as well as the difficulty of managing such a vast municipality 
with huge areas of rural farmland.  Increased service delivery protests are also attributed to the merger, with 
a relatively small population requiring developmental focus.  

However, for the population living in Metsweding, the amalgamation into a metropolitan municipality, with 
better resources, would have likely had a positive effect on development in these areas.  The MDB note that 
‘there were some immediate positive effects e.g. a five-fold increase in capital expenditure in the incor-
porated areas within the first year (benefit from the city’s tax base and improved service delivery in those 
areas)’9.

5.2 Mangaung’s 2015 Merger With Naledi.  

In 2015, Mangaung merged with Naledi local municipality.  This demarcation took effect after the 2016 
municipal elections.

The merger of the two municipalities saw a decrease in Mangaung’s population density to 84 people per 
km2.  The municipality saw an approximate 50% growth in area, to almost 10 000km2.10

In 2015, the functionality of the municipalities due for amalgamation was assessed looking at institutional 
management, financial management, governance and service delivery. Most of these municipalities (80%) 
were found to be at risk of being dysfunctional and 6% were dysfunctional. Ncube (2017) notes that amal-
gamating municipalities that are at risk of being dysfunctional may actually worsen the problem. ‘An inter-
esting result concerns the amalgamation of a functional metro (Mangaung) and a dysfunctional rural area 
(Naledi). While this merger may achieve financial viability/self-reliance, two important elements of municipal 
viability - governance and democracy - may be compromised. With the amalgamation, political representa-
tion for marginalised communities in Naledi virtually disappear, and in many ways rural governance of these 
communities becomes less functional, as an urban core governs and administers rural areas. Although Na-
ledi may not be able to achieve financial viability, it could serve a critical constitutional and democratic role’11.

In the metro’s 2016/17 annual report, it notes that the uptake of these two regions ‘have been smoother and 
more successful, despite increased household and population numbers.’12  However, it also notes complexi-
ties that followed the incorporation of the two localities.

5.3 Rand west city resulting from merger of Randfontein and Westonaria in 2015.

In 2015, Randfontein and Westonaria local municipalities were merged, to form the Rand West City local 
municipality.  This demarcation took effect after the 2016 municipal elections.

CoGTA’s Back to Basics municipal diagnosis noted the two local municipalities of Randfontein and We-
stonaria, as the two municipalities in the Gauteng Province which were at the risk of collapse, but also having 
equal chances of improving. A decision was taken to merge the two municipalities.

However, it is noted that challenges were faced in the establishment of this new municipality.  ‘Harmonisa-
tion of municipal tariffs, policies and Human Resources related matters [were] some of the major transfor-
mation challenges that the municipality faced’13. Engagement with stakeholders such as labour representa-
tives, SALGA, COGTA and National Treasury is ongoing in addressing these issues.  

18 months after the local government elections, almost all top management positions had been filled.  A 
new organisational structure had been adopted by Council and most transformation issues should have 
been finalised by the end of 2017. 

There have been issues with disparities in salaries paid to employees in the two former municipalities.  This 
has impacted on the workforce expenditure.

9  MDB 2017
10  MDB 2017
11  http://epress.lib.uts.edu.au/journals/index.php/cjlg/article/view/5487/5905
12  2016/17 Mangaung Annual Report
13  2016/17 Rand West City Annual Report
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The new municipality has also faced financial challenges.  It inherited the struggling financial status of the 
two de-established local municipalities, which has impacted on its cash flow situation. The losses in water 
and electricity through theft, leakages, and the culture of non-payment for services as the result of the eco-
nomic situation with high unemployment rate, pose a considerable loss of revenue. 

On a positive note, the new municipality notes increased spatial development and local economic develop-
ment opportunities following the merger of the two local municipalities.  A revised Spatial Development 
Framework is to be prepared, that will guide spatial allocation for development over a short, medium and 
long-term period14.

The 2016/17 Annual Report for Rand West City LM notes that ‘the new merger of the Randfontein LM and the We-
stonaria LM (Rand West City LM) have presented a new economic and spatial opportunities which act as a catalyst 
for the development of West Rand region and attract further much needed investment in the two municipalities’.

5.4 The disestablishment of aganang and its splitting into polokwane, molemole and blouberg. 

The MDB noted in 2015, that Aganang local municipality would be disestablished, and split into the local 
municipalities of Polokwane, Molemole and Blouberg. This demarcation took effect after the 2016 municipal 
elections.

Three local municipalities were affected by the MDB’s decision to disestablish Aganang.  This includes Polok-
wane, Molemole and Blouberg local municipalities.  

In Blouberg, 11 settlements were incorporated and the number of wards increased to 22.  A challenge was 
noted around the approval by the outgoing council of the IDP and Budget for 2016/17.  Aganang had also 
approved an IDP and Budget, and there was a need to amend Blouberg’s IDP and Budget to include the 
projects and programmes from Aganang. This required public consultation meetings which were held in 
October 2016.  Blouberg LM notes in its 2016/17 annual report that it not all projects have been completed, 
especially in the former Aganang areas15.  All of the capital projects from this area have been rolled over.

The Molemole Local Municipality saw an increase in the number of wards from 14 to 16, equalling the need 
for service provision to 16 additional villages.  IDP programmes from the former Aganang were integrated 
into the municipal IDP document.  Molemole saw an increase in its total population of about 16 832.  The 
municipality is currently developing a Molemole Integrated Transport Plan that includes the transferred 
wards from disestablished Aganang Municipality16.

Finally, some portions of the Aganang municipality were incorporated into Polokwane local municipality.  In 
its 2016/17 Annual Report, Polokwane note that it is ‘still dealing with the post transitional matters brought 
by the inclusion of Aganang Municipality to Polokwane Municipality’.  Polokwane received the biggest pro-
portion of employees (98%) requiring a review of the organisational structure.

Similar to the municipalities of Molemole and Blouberg, Polokwane faced challenges related to commit-
ments on the Municipal Infrastructure Grant (MIG) funded projects. The municipality had to reconcile the 
business plans for both the Aganang Municipality and Polokwane Municipality. There was also a delay in the 
finalisation and the approval of the business plans and a review of by-laws was needed.  However, different 
levels of service delivery are noted, with Polokwane still to finalise the list of priority roads and ensure equal 
levels of access to services such as libraries across the municipality17.

14  2016/17 Rand West City Annual Report
15  Blouberg 2016/17 Annual Report
16  Molemole 2016/17 Annual Report
17  Polokwane 2016/17 Annual Report
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5.5 The disestablishment of vulamehlo and its splitting between ethekwini and umdoni. 

In 2015 a decision was taken to disestablish Vulamehlo and split the municipality between eThekwini and 
Umdoni.  This demarcation took effect after the 2016 municipal elections.

In Umdoni local municipality, the number of persons per square kilometre was 229 in 1996, 263 in 2001 and 
334 in 2011 and has now decreased to 145 in 2016 due to the incorporation of Vulamehlo.  It inherited pre-
dominantly rural wards from the disestablishment of Vulamehlo Municipality and ‘this calls for the Depart-
ment of Rural Development to get on board with regards to programmes that will alleviate the strain on the 
municipality with regards to job creation. Rural development can aid the rural communities in areas such as 
hinterland tourism, agricultural development and sustainable farming that will increase jobs and ensure food 
security for rural communities’18.

Umdoni inherited debt from the Vulamehlo Municipality and notes the need to implement a revenue en-
hancement strategy to assist in the reduction of aged debtors.  It is also planning to review, adopt and consol-
idate its LED strategy with the former Vulamehlo LED Strategy to ensure that it covers the newly demarcated 
area.  In addition, in its 2017/18 IDP, Umdoni notes the need to review its SDF for the newly demarcated Um-
doni to include the former Vulamehlo area. The SDF will seek to address matters such as the strategic focus, 
goals, strategies and budgeting elements as well as the inclusion of the Capital Investment Framework.  

Importantly, a forum was established between eThekwini, Vulamehlo, Ugu and Umdoni in the 2015/16 year 
to prepare for the merger.  This clearly assisted in the process of amalgamation, given that it allowed for joint 
planning and alignment is needed on the following issues: the IDP, SDF, GIS, and project Proposals19.

5.6	 The	disestablishment	of	mutale	and	the	reconfiguration	of	the	remaining	municipalities	in	vhembe:	
makhado, musina and thulamela and the establishment of a new municipality - collins chabane  

Since the transition from the Transitional Local Councils (TLCs) in 2000, the Malamulele community, in the 
Vhembe District, has been submitting a proposal for their own municipality to the Municipal Demarcation 
Board. This was motivated by the fact that the initial TLC Levubu-Shingwedzi was merged with the old Tho-
hoyandou TLC to form Thulamela municipality.  The Malamulele community’s application has always failed in 
terms of the criteria as outlined in Section 24 and 25 of the Municipal Demarcation Act of 1998. Their call for 
a new municipality continued until 2013/2014 when the community embarked on a protest. The Malamulele 
community established a task team which submitted a new application to the new Demarcation Board. The 
result of the assessment by the Board was that the application still did not meet the requirements as provided 
for in legislation.

Then the Minister requested that a reconfiguration of municipalities in the whole of Vhembe be undertaken 
and specifically that the Mutale Local municipality be considered for disestablishment as it was not financially 
viable.

The MDB investigated the matter and concluded that it would:

1. Disestablish Mutale municipality;

2. Retain the four-municipality option for Vhembe District Municipality with the creation of a new mu-
nicipality significantly larger than the disestablished Mutale municipality and consisting of a portion of 
Mutale, a portion of Thulamela and a portion of Makhado.

3. The four-municipality is defined as follows:

a. Thulamela local municipality: Thulamela minus Wards 1, 7-18 and 40 (the so-called Malamulele 
area) and would gain Wards 1-6 and 13 from Mutale. 

18  2017/18 IDP
19  eThekwini Municipality, Integrated Development Plan 5 Year Plan: 2017/18 to 2021/22: 2017/2018 , Adopted by 
eThekwini Council on 31 May 2017
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b. Makhado local municipality would lose wards 1-4 and 7.

c. Musina would gain Wards 7-12 of Mutale.

d. The new municipality would then include Wards 1-4 and 7 from Makhado and wards 4, 7-18 and 40 
from Thulamela.

The Board was of the view that the Vhembe District could not have three municipalities as other districts of its 
size had five or more local municipalities. The Board then redetermined certain portions of Thulamela which 
included the Malamulele area and portions of Makhado (including the Vuwani area) to a new municipality.

This led to dissatisfaction in the areas of Vuwani who felt that this was done to respond to the Malamulele 
matter. The Vuwani community made representations to the Board led by Chief Masia. However, the MDB 
made its final decision on the matter and the Vuwani community then approached the High Court in an at-
tempt to seek the reviewal or reversal of the decision.  The Polokwane High Court ruled in favour of the MDB 
on 29 April 2016.

A series of violent protests by the Vuwani community then took place, resulting in the destruction of proper-
ties. The biggest destruction was the burning of approximately 21 schools. Effective teaching and learning 
in the area was seriously affected despite various interventions including engagement with the King and 
traditional leaders and the appointment of a mediation panel by COGTA.

This ultimately led to an agreement just before the elections between Government and local parties, with 
elections then being held.  Post-elections the Vuwani delegations continued to argue they would not be 
served by the Collins Chabane Council and the situation continues to be affected with threats of stoppages 
and the like.

What has also compounded some of the governance challenges is the fact that monies from a number of 
these municipalities are part of the VBS banking scandal.  Here, a number of the municipalities from the area 
illegally deposited municipal money with the VBS bank:

• Vhembe District Municipality has the biggest exposure at R311 million, just over a third of its annual total 
operating revenue;

• Collins Chabane municipality‚ and

• Makhado municipality.

Recovering these monies was “highly uncertain”, National Treasury informed the Parliamentary finance com-
mittee. And it’s also unlikely these councils will receive a bailout as local government is a separate sphere of 
governance.

This issue is not directly related to redemarcation, but is symptomatic of the generally poor levels of gover-
nance which can operate in such environments.

5.7 Summary Issues

These case studies and the previous sections reinforce that most of the mergers/incorporations have been 
primarily where urban areas are being merged with mainly rural areas.  The areas of these municipalities have 
become very large, and average population densities are becoming much lower by far.  Council representa-
tion and the number of wards generally reduces.  Most incorporated areas have a history of having been 
poorly governed.

In all such cases a wide variety of areas are impacted upon through such mergers or consolidations.  
These include�:

• Infrastructure

o Integrating and consolidating programmes

o Upgrading of data services

o Repair and maintenance
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o Eliminating backlogs

• Administration

o Rationalisation of services

o Change management costs

o Acquisition of new technology for human resources, financial and payroll systems

o Harmonisation of systems

o Rationalisation of administrative policies

o Rationalisation of fees and tax rates

o Harmonisation of asset registers

o Rationalisation of voters roll

o Merger management, coordination and communication costs

• Human Resources

o Harmonisation of wages, salaries and allowance (wages are often set at the highest level paid 
by separate municipalities)

o Harmonisation of human resources policies

o Harmonisation of councillor allowances

o Costs associated with retraining and retooling of workers

o Costs associated with staff redeployment

o Retrenchment or staff layoff costs

• Debt

o Debt servicing costs

o Liabilities

o Irrecoverable consumer debt

• Revenues and Expenditures

o Increase in expenditures due to wage and services rationalisation

o Tariffs

o Tariffs may increase for some consumers in previously low tariff municipalities

• Perverse Incentives

o Amalgamation offers municipalities an incentive to accumulate debt so as to download this to 
a new municipality

o Last minute spending that result in budget overruns

• Competition

o Diminished competition results in poor services

Overall, though, all the mergers to date reinforce the high levels of apartheid differentiation where 
South Africa’s racial and spatial inequalities remain stark and redemarcation is often seen as the 
best means of achieving redistribution.

Some possible recommendations which could be considered are:



Study on Municipal Demarcation Process and its impacts on good 
governance and financial  sustainability for Local  Government

45

Recommendation 5: Transitional Funding

Mergers can have a significant effect on political stability, leadership, governance and service deliv-
ery systems.  In the case of mergers between Category B and Category A municipalities, whilst the 
Category A municipality does have the capacity to manage such mergers, it is usually faced with 
significant short-term costs in the amalgamation process.  It is recommended therefore that 3 year 
budgets are provided by National Treasury for such mergers which would allow such transitional 
costs (human, financial, technical) to be accommodated, including also that NT continues to moni-
tor and where needed support further such municipalities beyond the 3 year transitional period.  
The funding should not just be limited to the integration of administrative systems but should also 
allow, for example, for funds to assist in municipalities becoming sustainable.

Recommendation 5: Merging Agricultural And Low Density Areas

In the major merger of the City of Tshwane and Metsweding District municipality, the MDB resolved 
that some of the area of agricultural land should ideally be incorporated into Mpumalanga, but 
given that this would need a provincial boundary change it could not happen.  It is recommended 
that SALGA develop a strategy to encourage the MDB to investigate where there are vast areas in 
more urban contexts, the possibility of combining such with contiguous municipalities be explored.  
This could allow for better differentiation to emerge with some large, rural, agricultural municipali-
ties, with low populations and densities to receive special attention.

Recommendation 6: Broadening Category A Municipalities

As part of SALGA’s strategy to develop a rationalisation policy approach, ways should also be ex-
plored to allow for different types of Category A municipalities, including not only higher density 
areas, but possibly cases where a Category C municipality becomes a special type of Category A 
municipality.  An example of this could be in the Northern Cape where a single Category A munici-
pality could replace a district.  This in turn could have local sub councils.  Alternatively, ways could 
be found to use District Management Areas creatively to allow for small villages to have village 
“councils” reporting in to the District as a whole.  This recommendation and that suggesting a ratio-
nalisation policy be provided, should also explore the future of Districts, including also which ones 
could be strengthened and which ones could only have minimal powers and functions.
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6. Concluding Comments And Recommendations

The mergers and consolidations in South Africa and which are described here follow similar trends found from 
the international evidence20.  As Fox and Gurley (2005) indicate, “many factors that are specific to the circum-
stances of each place can affect the potential gains from consolidation including the goals expected from 
consolidation, the structure of government existing prior to consolidation, local demographics (for example, 
population size and density), the set of responsibilities assigned to local governments, and the homogeneity 
of preferences within the area.” They arrive at such conclusions after reviewing a number of case studies, in-
cluding in Jordan, Sudan, Zimbabwe, Latvia and in the greater Toronto area.  

In a study for the MDB, the HSRC, too, examined a number of case studies into municipal mergers and consoli-
dations describing some of the international evidence on the benefits and costs of mergers and consolida-
tions21.  Usually, mergers and consolidations aim to: 

• Improve municipal financial viability through savings and economies of scale

• Reduce administrative overhead costs

• Find economies of scale

• Improve service delivery efficiency

• Eliminate redundancies in municipal services

• Improve municipal self-sufficiency

• Reduce government deficits 

• Ease the burden on poorer municipalities through redistribution

• Respond to urban sprawl.

They reviewed case studies in countries such as the following:

• In Japan, municipalities were consolidated from 71,313 in 1888 to 1,821 in 2006 to improve efficiency 
and strengthen municipal administrative and financial foundation.  The consolidation of municipalities 
saw a drastic reduction in villages, while the number of cities increased exponentially.  Improved efficien-
cies were largely realised and these are expected to reach 1.8 trillion yen/year in the long-term.  However 
there are some concerns of uneven distribution of merger benefits.  

• In Sweden, the 1952 merger phase targeted rural municipalities, bringing them down from 2281 to 816.  
By 2013 Sweden had a total of 290 municipalities (rural and urban).  

• In Norway, voluntary consolidations through economic incentives saw a reduction in the number of mu-
nicipalities from 434 to 217.  Consolidations are said to yield annual efficiency gains of nearly 3 billion 
Norwegian Kroner (NOK).  

• In Germany, the state of Brandenburg reduced municipalities from 1319 to 266 (period 2001-3).  Mergers 
are said to have realised significant reduction in administrative expenditure. 

• In Canada, in the Ontario province, municipalities were reduced from 815 in 1996 to 447 in 2002.  

• In Denmark, the number of municipalities were merged from 1,098 in 1970 to 98 in 2007.

• In Israel, a study by University of Jerusalem proved that mergers resulted in a level of expenditure decreas-
ing by 8% without effecting the quality of service to residents.

• In the Netherlands, municipalities were reduced through compulsory and voluntary mergers from 1209 in 
1849; to 1016 in 1945; and are currently 393.   A study by Schaap & Karsten showed that amalgamations 
have not produced improved systems capacity.

20  The  Impact  of  Demarcations  on  the  Financial Performance and Sustainability of Municipalities, Mkhululi Ncube 
and Nomfundo Vacu
21  Will Consolidation Improve Sub-National Governments? William F. Fox and Tami Gurley* Revised October 3, 2005
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In general terms, these studies show mixed results in terms of comparing benefits and costs of mergers/con-
solidations.  Costs and benefits often varied in terms of factors such as the existing structure, responsibilities, 
and revenue sources of local governments, the service delivery conditions including geography and topog-
raphy, the homogeneity and types of service demands, the availability of skilled municipal workers, the exist-
ing variability in service delivery across the country, the political strength of local leaders and bureaucrats, 
and so forth.  What the studies all show, though, is there is invariably a lack of financial support (incentive) 
from central government to offset transactional costs of mergers. In addition, there are unanticipated costs of 
mergers in the first to second year of operation.  The HSRC argue that mergers are often accompanied by high 
transitional costs, which may destabilise service delivery. “Given these transitional costs, it may be necessary 
to consider alternative mechanisms that are less costly but yield similar fiscal and service delivery outcomes. 
Municipalities need to be allowed to explore other options, especially when the aim is to improve fiscal and 
service delivery outcomes.”

Fox and Gurley (2005) argue that “the extent of size economies will be lower than may be anticipated – big-
ger does not always imply lower costs and can imply higher costs.  The traditional means of producing many 
public services -- using many small facilities near people (such as schools) and employing labour-intensive 
technologies – do not lend themselves to economies that extend to wide geographic areas.  Some other ser-
vices, of course, offer a greater potential for economies.   Second, there are likely to be significant transition 
costs and time spent in moving from the existing government structure to a new, larger government.  Some 
of these costs will be in terms of additional expenditures and others will be in the form of poor service delivery 
and citizen dissatisfaction that will arise in moving to an operating, merged government.  There may even 
be political implications of moving to a larger government, such as fewer individuals being elected as mayor 
and city council members.  Third, consolidation involves different actors with different individual goals and 
motivations.  Decisions to consolidate should not be made under the assumption that the goals are altruistic 
and that the various actors will do whatever is necessary to make the consolidation plan succeed.  The consoli-
dated government will not be perfectly efficient and focused on attaining the expectations of the electorate or 
the national government.  The involved people, local and national bureaucrats, local and national politicians, 
and service deliverers, may thwart or enable the consolidation, depending on the design.  They will to a very 
real degree determine whether it works or fails.” 

This research supports these conclusions in that undoubtedly there are short-term challenges in such merg-
ers, but no real evidence that the overall sustainability of municipalities has been affected. In the case of the 
recent merger of Umjindi and Mbombela, for example, short-term negative experiences are being realised, 
and there is a need for ongoing monitoring as to why this is the case, given that changing boundaries should 
not by itself lead to a deterioration in service delivery. 

At the same time, there is no doubt that reducing the actual number of municipalities that have poor finan-
cials, audits and performance does assist in reducing the overall challenges of governance which aims to re-
dress the spatial inequalities and injustice so prevalent in South Africa.

One important area which arises out of the case studies is the limited planning, change management, costing 
and provision of resources for the transitionary processes of such mergers/consolidations that appears to have 
happened. Whilst on the one hand there is no doubt that government should bear the transitional costs of the 
restructurings22, this requires dedicated teams working with the merged municipalities to properly manage-
ment the change processes.

Interestingly, in the case of eThekwini which absorbed a significant portion of Vulamehlo, it is clear that prior 
planning by eThekwini and other municipalities, well before the elections, assisted greatly in the process, so 
much so that in the IDP and other key documents, the merger process is not even listed as a municipal chal-
lenge.

22  Municipal Mergers & Consolidations: An Ultimate Solution for Municipal Sustainability?, A presentation made at the 
seminar on categorization of municipalities into metros: 17/10/2017 (HSRC)
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Proper planning and a transitional grant should be made available to facilitate the restructuring process, in-
cluding23:

• Planning and preparing an amalgamated municipality’s delivery model;

• Rationalising and harmonising policy regimes, IDPs and bylaws of different municipalities;

• Rationalising tariffs;

• Rationalising employment policies and other human resources systems (grading of workers and job eval-
uation processes);

• Rationalising and harmonising evaluation rolls and assert registers;

• Building capacity to deal with change management; and

• Facilitating communication about demarcation.

It has also been recommended that once final boundary recommendations are published, it should specifically 
require of National Treasury that it provides evidence that budget for such restructuring is available, and that 
COGTA indicates what processes it will follow to ensure effective change management happens.

In addition, a formal due diligence study should be commissioned after boundary decisions have been made 
to identify the financial situation of the affected municipalities and what steps should be taken (including a 
freeze on appointments, etc.) to stop potential wasteful/duplicate expenditure etc.

Municipal mergers and consolidations are inevitable and should not be seen as a solution for viability and 
sustainability, given that they are generally in order to address spatial injustice identified in the NDP.  Provision 
must be made for at least a three-year transition process, with funding for change management.  

6.1 Overall Recommendations

Recommendation 1: Rationalisation Of Municipalities

One of the issues that has arisen out of the major redemarcations which have been undertaken over the past 
18 years, and particularly those occurring between 2011 and 2016, is that they appear not to have been 
done within a broadly adopted rationalisation framework.  Section 41 of the Municipal Demarcation Act 
makes provision for the Minister to make regulations which prescribe “objectives and general targets for the 
rationalisation of municipalities as contemplated in section 25 (l)”. Given also the ongoing suggestions to 
increase the number of Category A municipalities, it is therefore recommended that SALGA recommend to 
the Minister of COGTA that he/she urgently embark on a consultative process, including SALGA, to develop 
such a municipal rationalisation policy which could guide the MDB in its determination of boundaries and 
merger of existing municipalities.  This rationalisation policy should take into account socio-economic and 
developmental needs of municipalities, as well as how to address cases where provincial boundaries affect 
municipal boundaries.

Recommendation 2: Governance

The formula to determine councillors, whilst distinguishing between Categories of municipalities and their 
overall budgets, population and the like, does result in situations where contiguous municipalities may have 
very different arrangements in terms of the number of councillors relative to voters.  If municipalities then 
merge, the “smaller” municipality then appears to be underrepresented in the new municipality.  Whilst not 
recommending that the formulae should change, SALGA should include discussions on the councillor for-
mulae in the debates over remuneration.

23  The  Impact  of  Demarcations  on  the  Financial Performance and Sustainability of Municipalities, Mkhululi Ncube 
and Nomfundo Vacu
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Recommendation 3: Sustainability Of Municipalities

It is clear from the study that merged municipalities have often been the result of one or more municipalities 
having poor and limited economic bases compared with their neighbouring municipality.  Whilst again a re-
flection of the distorted apartheid spatial patterns, demarcation often becomes a means through which the 
limited economic bases of merging municipalities can be combined with the intention that through reduced 
fixed costs of municipalities (single management structures etc) and merged economic bases, there would 
be overall improvement in the living conditions of people in such areas.  It is therefore recommended that 
SALGA continue its ongoing work to lobby for raising the revenue levels and particularly the transfers to the 
municipalities which have lower levels of economic opportunity. In addition, SALGA believes that during the 
demarcation process the MDB should conduct feasibility studies/investigations in all cases to better inform 
the implications of redetermining boundaries.

Recommendation 4: Municipal Stability

There is some evidence that while the mergers may not have been responsible for improving the stability of 
senior management in local governance, where there is stability amongst senior management, the mergers 
appear to perform better.  SALGA should strive to ensure that municipalities with vacancies of senior man-
agement are encouraged to fill these as soon as possible.

Recommendation 5: Transitional Funding

Mergers can have a significant effect on political stability, leadership, governance and service delivery sys-
tems.  In the case of mergers between Category B and Category A municipalities, whilst the Category A 
municipality does have the capacity to manage such mergers, it is usually faced with significant short-term 
costs in the amalgamation process.  It is recommended therefore that 3 year budgets are provided by Na-
tional Treasury for such mergers which would allow such transitional costs (human, financial, technical) to be 
accommodated, including also that NT continues to monitor and where needed support further such mu-
nicipalities beyond the 3 year transitional period.  The funding should not just be limited to the integration 
of administrative systems but should also allow, for example, for funds to assist in municipalities becoming 
sustainable.

Recommendation 5: Merging Agricultural And Low Density Areas

In the major merger of the City of Tshwane and Metsweding District municipality, the MDB resolved that 
some of the area of agricultural land should ideally be incorporated into Mpumalanga, but given that this 
would need a provincial boundary change it could not happen.  It is recommended that SALGA develop a 
strategy to encourage the MDB to investigate where there are vast areas in more urban contexts, the pos-
sibility of combining such with contiguous municipalities be explored.  This could allow for better differen-
tiation to emerge with some large, rural, agricultural municipalities, with low populations and densities to 
receive special attention.

Recommendation 6: Broadening Category A Municipalities

As part of SALGA’s strategy to develop a rationalisation policy approach, ways should also be explored to 
allow for different types of Category A municipalities, including not only higher density areas, but possibly 
cases where a Category C municipality becomes a special type of Category A municipality.  An example of 
this could be in the Northern Cape where one could have a Category A municipality instead of a District, 
which could have sub councils.  Alternatively, ways could be found to use District Management Areas cre-
atively allowing for small villages to then have village “councils” reporting in to the District as a whole.  This 
recommendation and that suggesting a rationalisation policy be provided, should also explore the future of 
Districts, including also which ones could be strengthened and which ones could only have minimal powers 
and functions.
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Recommendation 7: Salga Needs To Establish An Oversight Committee

There are important, and formally defined, opportunities for SALGA to be consulted during the demarcation 
processes.  This includes, too, representation on the Municipal Demarcation Board.  Full advantage should be 
taken of these, including that SALGA builds up its own knowledge base so that it is able to provide even more 
informed inputs to the MDB.  It is also recommended that SALGA lobby for and resuscitate the establishment 
of Political and Technical Change Management Committees to monitor and support affected municipalities.
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7. Appendix 1:  2011-2016 Mergers: Municipalities And Boundaries

The following is the list of municipal codes and names that are no longer part of the municipal system given 
these changes:

Table 11:  Municipalities merged or disestablished

Province Old Municipality New Municipality District 
EC Camdeboo LM

Dr Beyers Naude LM
Sarah Baartman DM

EC Baviaans LM Sarah Baartman DM
EC Ikwezi LM Sarah Baartman DM
EC Nxuba LM

Raymond Mhlaba LM
Amathole DM

EC Nkonkobe LM Amathole DM
EC Tsolwana LM

Enoch Mgijima  LM
Chris Hani DM

EC Lukanji LM Chris Hani DM
EC Inkwanca LM Chris Hani DM
EC Maletswai LM

Walter Sisulu LM
Joe Gqabi DM

EC Gariep LM Joe Gqabi DM
FS Naledi LM

Mangaung MM Mangaung MM
FS Mangaung MM
GT Westonaria LM

Rand West LM
West Rand DM

GT Randfontein LM West Rand DM
KZN Kwa Sani LM

Dr Nkosazana Dlamini Zuma LM
Harry Gwala DM

KZN Ingwe LM Harry Gwala DM

KZN Vulamehlo LM  Disbanded and incorporated to 
eThekwini and uMdoni municipalities Ugu DM

KZN Ezingoleni LM
Ray Nkonyeni LM

Ugu DM
KZN Hibiscus Coast LM Ugu DM
KZN The Big 5 False Bay LM

Big 5 Hlabisa LM
Umkhanyakude DM

KZN Hlabisa LM Umkhanyakude DM

KZN Emnambithi/Ladysmith 
LM Alfred Duma LM

Uthukela DM

KZN Indaka LM Uthukela DM
KZN Umtshezi LM

Inkosi Langalibalele LM
Uthukela DM

KZN Imbabazane LM Uthukela DM
KZN Uthungulu DM King Cetshwayo DM Uthungulu DM
KZN uMlalazi LM Disbanded and incorporated to City 

of Umhlathuze, Mthonjaneni and 
uMfolozi municipalities

Uthungulu DM

KZN Ntambanana LM Uthungulu DM

LIM Aganang LM
Disbanded and incorporated to 

Blouberg, Molemole and Polokwane 
municipalities

Capricorn DM

LIM Greater Tubatse LM
Fetakgomo/Greater Tubatse LM

Sekhukhune DM
LIM Fetakgomo LM Sekhukhune DM

LIM Mutale LM Disbanded and incorporated to Mu-
sina and Thulamela municipalities Vhembe DM

LIM  N/A Collins Chabane LM Vhembe DM
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Province Old Municipality New Municipality District 
LIM Mookgopong LM

Mookgopong/Modimolle LM
Waterberg DM

LIM Modimolle LM Waterberg DM
MP Umjindi LM

City of Mbombela LM
Ehlanzeni DM

MP Mbombela LM Ehlanzeni DM
NW Tlokwe City Council LM

Tlokwe/Ventersdorp LM
Dr Kenneth Kaunda DM

NW Ventersdorp LM Dr Kenneth Kaunda DM
NC //Khara Hais LM

David Kruiper LM
ZF Mgcawu DM

NC Mier LM ZF Mgcawu DM

7.1.1   Eastern Cape Boundary Changes

The map below indicates, in general, where the changes in municipal boundaries were in the province of 
the Eastern Cape.

Figure 5:  Eastern Cape changes in municipal boundaries

7.1.2  Free State Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were for the Free 
State. 

Figure 6:  Free State changes in municipal boundaries
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7.1.3  Gauteng Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were for Gauteng 
Province. 

Figure 7:  Gauteng changes in municipal boundaries

7.1.4    Kwazulu-Natal Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in the province 
of KwaZulu-Natal. 

Figure 8:  KwaZulu-Natal changes in municipal boundaries
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7.1.5   Limpopo Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in Limpopo.  

Figure 9:  Limpopo changes in municipal boundaries

7.1.6 Mpumalanga Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in Mpumalanga. 

Figure 10:  Mpumalanga changes in municipal boundaries
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7.1.7 Northern Cape Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in the Northern 
Cape. 

Figure 11:  Northern Cape changes in municipal boundaries

7.1.8    North West Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in the North 
West province.

 Figure 12:  North West changes in municipal boundaries
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7.1.9 Western Cape Boundary Changes

The following map indicates, in general, where the changes in municipal boundaries were in the Western 
Cape. 

Figure 13:  Western Cape changes in municipal boundaries
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8. Appendix:  Key Data Used 

Table 12:  Settlement patterns in merged municipalities

Mun Code DEM# % Urbaniza-
tion 

Area >500 pp/
km2

Ave density 
>500pp/km2

Density

Tsolwana EC132 3 26% 28,02 1009 5,47
Inkwanca EC133 3 86% 5,36 3163 6,13
Lukhanji EC134 3 68% 138,07 1247 50,02
Maletswai EC143 4 91% 16,86 2323 10,05
Gariep EC144 4 88% 9,74 2560 3,78
Naledi FS FS164 5 84% 5,60 3296 7,10
Mangaung Metro MAN 5 94% 238,07 2956 118,94
Randfontein GT482 6 88% 34,47 3608 314,29
Westonaria GT483 6 91% 46,86 2031 174,64
eThekwini Metro ETH 7 99% 1169,39 2847 1501,90
Vulamehlo KZN211 7 5% 24,68 667 80,63
Umdoni KZN212 7 37% 72,34 901 313,00
Ezinqoleni KZN215 8 0% 26,11 671 81,08
Hibiscus Coast KZN216 8 31% 213,58 956 305,29
Nkonkobe EC127 9 35% 102,26 989 35,06
Nxuba EC128 9 88% 5,97 3107 8,88
Umtshezi KZN234 10 49% 30,33 1495 42,17
Imbabazane KZN236 10 7% 85,87 783 79,29
eMnambithi / Ladysmith KZN232 11 48% 159,06 1071 80,08
Indaka KZN233 11 10% 55,62 888 103,95
The Big Five False Bay KZN273 12 20% 1,42 1953 16,62
Hlabisa KZN274 12 2% 1,81 1363 46,25
Ingwe KZN431 13 2% 32,65 563 50,88
Kwa Sani KZN432 13 18% 0,11 12632 6,96
Blouberg LIM351 14 14% 111,94 951 17,59
Aganang LIM352 14 1% 159,67 781 69,73
Molemole LIM353 14 14% 79,09 1228 32,36
Polokwane LIM354 14 37% 431,43 1383 167,02
Mier NC081 15 95% 6,06 800 0,31
//Khara Hais NC083 15 95% 39,99 2128 4,29
Ventersdorp NW401 16 36% 15,99 2407 15,06
Tlokwe NW402 16 89% 48,92 2857 60,87
Mookgophong LIM364 17 70% 3,15 7040 6,26
Modimolle LIM365 17 82% 8,78 5370 14,65
Fetakgomo LIM474 18 2% 116,99 695 84,88
Tubatse LIM475 18 11% 330,21 867 72,94
Mbombela MP322 19 31% 341,38 1594 109,16
Umjindi MP323 19 74% 16,14 2708 39,87
Musina LIM341 20 59% 20,24 2373 9,02
Mutale LIM342 20 3% 97,23 823 23,64
Thulamela LIM343 20 16% 613,38 949 105,99
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Mun Code DEM# % Urbaniza-
tion 

Area >500 pp/
km2

Ave density 
>500pp/km2

Density

Makhado LIM344 20 6% 453,82 1085 62,17
Camdeboo EC101 21 92% 20,47 2023 4,11
Ikwezi EC103 21 94% 2,67 2549 2,31
Baviaans EC107 21 65% 3,03 3175 1,52
uMhlathuze KZN282 22 38% 210,15 1424 421,76
Ntambanana KZN283 22 0% 19,82 670 68,64
Average B’s 52% 61,20

Table 13:  Changes in governance

Municipality 2011 
CODE

# Reg Vot-
ers 2011

Voters 

per cllr 

2011

2016 
CODE

Regis-
tered 
2016

Council-
lors

DEM Voters 
per cllr 
2016

Tshwane TSH 1 1456362 6935 TSH 1512524 214 1 7068
Kagisano-
Molopo

NW397 2 51273 1709 NW397 53288 29 2 1838

Tsolwana EC132 3 17504 1750 EC139 123599 68 3 1818
Inkwanca EC133 3 10509 1314
Lukhanji EC134 3 90903 1683
Maletswai EC143 4 20968 1747 EC145 36607 22 4 1664
Gariep EC144 4 15337 1534
Naledi FS FS164 5 13414 1677 MAN 425211 100 5 4252
Mangaung 
Metro

MAN 5 401048 4092

Randfontein GT482 6 79806 1814 GT485 136276 69 6 1975
Westonaria GT483 6 52054 1627
eThekwini 
Metro

ETH 7 1824339 8856 ETH 1919724 219 7 8766

Vulamehlo KZN211 7 40862 2043
Umdoni KZN212 7 41851 2093 KZN212 71880 37 7 1943
Ezinqoleni KZN215 8 25918 2160 KZN216 170849 71 8 2406
Hibiscus Coast KZN216 8 137603 2372
Nkonkobe EC127 9 69486 1654 EC129 82963 45 9 1844
Nxuba EC128 9 12822 1603
Umtshezi KZN234 10 39559 2198 KZN237 97033 46 10 2109
Imbabazane KZN236 10 50592 1946
eMnambithi / 
Ladysmith

KZN232 11 111628 2067 KZN238 164357 72 11 2283

Indaka KZN233 11 44162 2208
The Big Five 
False Bay

KZN273 12 17514 2189 KZN276 54748 25 12 2190

Hlabisa KZN274 12 32185 2012
Ingwe KZN431 13 48325 2197 KZN436 56529 29 13 1949
Kwa Sani KZN432 13 7617 952
Blouberg LIM351 14 73646 1753 LIM351 84327 44 14 1917
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Municipality 2011 
CODE

# Reg Vot-
ers 2011

Voters 

per cllr 

2011

2016 
CODE

Regis-
tered 
2016

Council-
lors

DEM Voters 
per cllr 
2016

Aganang LIM352 14 65098 1713 LIM353 59052 32 14 1845
Molemole LIM353 14 47445 1694 LIM354 318088 89 14 3574
Polokwane LIM354 14 255216 3358
Mier NC081 15 5218 652 NC087 57992 31 15 1871
//Khara Hais NC083 15 50041 1787
Ventersdorp NW401 16 20888 1741 NW405 116151 67 16 1734
Tlokwe NW402 16 93469 1797
Mookgophong LIM364 17 16938 1694 LIM368 50680 28 17 1810
Modimolle LIM365 17 30974 1721
Fetakgomo LIM474 18 44643 1717 LIM476 198678 77 18 2580
Tubatse LIM475 18 142259 2295
Mbombela MP322 19 274582 3520 MP326 316905 90 19 3521
Umjindi MP323 19 31893 1772
Musina LIM341 20 21730 1811 LIM341 43282 24 20 1803
Mutale LIM342 20 47466 1826 LIM343 227096 81 20 2804
Thulamela LIM343 20 281015 3513 LIM344 182361 75 20 2431
Makhado LIM344 20 236142 3107 LIM345 158218 71 20 2228
Camdeboo EC101 21 24011 1715 EC101 40887 27 21 1514
Ikwezi EC103 21 5872 734
Baviaans EC107 21 9436 1180
uMhlathuze KZN282 22 171898 2865 KZN282 195576 67 22 2919
Ntambanana KZN283 22 36096 2256

 

Table 14:  Economic indicators of merged municipalities 

Mun Code DEM# %Unemp %Informal 
sector

% of 

High Income

Personal tax 
assessed (Mil-
lion)

%Economic 
growth: 
2013

Tsolwana EC132 3 38% 24% 8% 158,56 0,0070
Inkwanca EC133 3 39% 21% 11% 110,03 0,0022
Lukhanji EC134 3 37% 24% 18% 2976,06 0,0021
Maletswai EC143 4 27% 26% 21% 541,55 -0,0002
Gariep EC144 4 26% 15% 15% 200,85 0,0034
Naledi FS FS164 5 26% 13% 12% 151,00 0,0098
Mangaung 
Metro

MAN 5 28% 17% 26% 18733,09 0,0175

Randfontein GT482 6 27% 11% 31% 4754,15 0,0055
Westonaria GT483 6 30% 14% 18% 2625,72 0,0084
eThekwini 
Metro

ETH 7 30% 14% 28% 83911,98 0,0180

Vulamehlo KZN211 7 53% 19% 6% 162,80 0,0031
Umdoni KZN212 7 33% 23% 20% 1143,84 -0,0030
Ezinqoleni KZN215 8 42% 19% 8% 290,02 -0,0031
Hibiscus Coast KZN216 8 28% 16% 23% 4786,99 0,0003
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Mun Code DEM# %Unemp %Informal 
sector

% of 

High Income

Personal tax 
assessed (Mil-
lion)

%Economic 
growth: 
2013

Nkonkobe EC127 9 48% 24% 10% 1041,60 0,0035
Nxuba EC128 9 42% 23% 12% 170,46 0,0073
Umtshezi KZN234 10 37% 19% 19% 907,89 0,0037
Imbabazane KZN236 10 49% 23% 8% 102,42 -0,0012
eMnambithi / 
Ladysmith

KZN232 11 34% 22% 19% 3083,93 0,0071

Indaka KZN233 11 57% 21% 6% 167,56 0,0037
The Big Five 
False Bay

KZN273 12 27% 28% 12% 231,05 0,0121

Hlabisa KZN274 12 53% 16% 11% 216,57 0,0054
Ingwe KZN431 13 31% 39% 8% 311,73 0,0115
Kwa Sani KZN432 13 14% 16% 18% 105,22 -0,0019
Blouberg LIM351 14 39% 34% 7% 903,00 0,0623
Aganang LIM352 14 50% 30% 8% 1020,33 0,0173
Molemole LIM353 14 43% 30% 10% 568,40 0,0156
Polokwane LIM354 14 37% 26% 22% 10438,16 0,0254
Mier NC081 15 31% 7% 18% 50,05 0,0020
//Khara Hais NC083 15 23% 10% 29% 2012,37 0,0146
Ventersdorp NW401 16 27% 17% 10% 169,08 0,0145
Tlokwe NW402 16 22% 13% 26% 4923,76 0,0321
Mookgophong LIM364 17 24% 29% 15% 280,52 0,0170
Modimolle LIM365 17 22% 26% 21% 691,72 0,0253
Fetakgomo LIM474 18 59% 30% 13% 533,91 0,0376
Tubatse LIM475 18 50% 30% 16% 3272,91 0,0419
Mbombela MP322 19 28% 25% 22% 9407,12 0,0124
Umjindi MP323 19 27% 27% 22% 2273,05 0,0159
Musina LIM341 20 19% 29% 14% 665,89 0,0365
Mutale LIM342 20 49% 32% 10% 686,48 0,0231
Thulamela LIM343 20 44% 36% 11% 5296,01 0,0218
Makhado LIM344 20 37% 33% 12% 4468,07 0,0218
Camdeboo EC101 21 30% 23% 21% 490,15 0,0113
Ikwezi EC103 21 18% 27% 12% 93,53 -0,0077
Baviaans EC107 21 29% 21% 15% 81,64 0,0034
uMhlathuze KZN282 22 31% 17% 31% 8330,33 0,0030
Ntambanana KZN283 22 49% 18% 7% 42,44 -0,0023
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Table 15:  Municipal finance indicators

Municipality Code DEM# Total rates 
(000s)

Rates phh Mun Exp phh Municipal	Staff	phh

Tsolwana EC132 3 2689 283 2402 0,011
Inkwanca EC133 3 5123 823 ND 0,022
Lukhanji EC134 3 66069 1291 2265 0,008
Maletswai EC143 4 15653 1293 2918 0,026
Gariep EC144 4 9958 1019 2575 0,018
Naledi FS FS164 5 4826 627 2682 0,010
Mangaung Metro MAN 5 871212 3757 9210 0,017
Randfontein GT482 6 165778 3829 6388 0,018
Westonaria GT483 6 265311 6616 5915 0,011
eThekwini Metro ETH 7 5747115 6007 8889 0,024
Vulamehlo KZN211 7 2234 138 567 0,004
Umdoni KZN212 7 66637 2914 2017 0,014
Ezinqoleni KZN215 8 2157 188 1576 0,006
Hibiscus Coast KZN216 8 290833 4030 2729 0,015
Nkonkobe EC127 9 57399 1624 1991 0,008
Nxuba EC128 9 3903 582 2852 0,030
Umtshezi KZN234 10 62923 3269 3895 0,026
Imbabazane KZN236 10 7711 345 1204 0,005
eMnambithi / 
Ladysmith

KZN232 11 131354 2262 2445 0,014

Indaka KZN233 11 3208 160 942 0,003
The Big Five False 
Bay

KZN273 12 10620 1328 2162 0,010

Hlabisa KZN274 12 965 77 903 0,012
Ingwe KZN431 13 4937 214 1333 0,007
Kwa Sani KZN432 13 274954 74817 4206 0,035
Blouberg LIM351 14 14985 364 1380 0,005
Aganang LIM352 14 8824 260 1002 0,006
Molemole LIM353 14 10319 343 1334 0,006
Polokwane LIM354 14 256187 1439 4207 0,008
Mier NC081 15 1490 836 5034 0,042
//Khara Hais NC083 15 76868 3307 6121 0,037
Ventersdorp NW401 16 8684 596 2189 0,011
Tlokwe NW402 16 123202 2345 8429 0,024
Mookgophong LIM364 17 24422 2462 2948 0,021
Modimolle LIM365 17 30372 1733 4094 0,026
Fetakgomo LIM474 18 9493 415 606 0,004
Tubatse LIM475 18 78172 940 1147 0,003
Mbombela MP322 19 323383 1999 4453 0,011
Umjindi MP323 19 51220 2618 4613 0,021
Musina LIM341 20 12287 613 2703 0,020
Mutale LIM342 20 2061 87 696 0,006
Thulamela LIM343 20 41712 266 1242 0,004
Makhado LIM344 20 40639 301 1266 0,005
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Municipality Code DEM# Total rates 
(000s)

Rates phh Mun Exp phh Municipal	Staff	phh

Camdeboo EC101 21 20103 1621 4887 0,028
Ikwezi EC103 21 1723 591 2647 0,031
Baviaans EC107 21 4373 948 6050 0,021
uMhlathuze KZN282 22 336507 3885 8452 0,023
Ntambanana KZN283 22 1322 103 1314 0,003

64695 2085 3409 0,016

Table 16:  Access to services

Mun Code DEM# 1016 HH %Formal %Traditional %Water %Sanitation Capex 
phh

Tsolwana EC132 3 8853 89,56 2,90 82,02 34,03 1523,07
Inkwanca EC133 3 6060 95,25 1,97 97,28 94,61 0,00
Lukhanji EC134 3 49279 85,25 7,69 84,20 71,95 1303,90
Maletswai EC143 4 13978 84,73 0,00 95,14 87,49 976,29
Gariep EC144 4 9727 95,88 0,00 92,04 94,73 3162,42
Naledi FS FS164 5 8378 85,40 1,59 92,55 87,29 7399,64
Mangaung Metro MAN 5 255938 87,17 0,73 95,29 72,40 5145,64
Randfontein GT482 6 56865 83,46 0,29 86,22 88,05 1291,97
Westonaria GT483 6 46720 60,39 0,19 91,68 65,99 2013,54
eThekwini Metro ETH 7 1119492 81,59 4,34 94,01 84,45 4645,15
Vulamehlo KZN211 7 13851 41,52 57,20 50,81 21,16 1210,76
Umdoni KZN212 7 26086 74,89 9,52 94,67 48,92 1571,52
Ezinqoleni KZN215 8 10755 56,32 43,41 64,31 19,50 1335,34
Hibiscus Coast KZN216 8 79654 67,02 17,06 83,98 37,63 1092,12
Nkonkobe EC127 9 34642 72,73 23,66 81,06 39,83 1098,03
Nxuba EC128 9 6380 84,36 7,65 94,80 89,30 1555,51
Umtshezi KZN234 10 23577 75,33 18,55 75,67 62,31 2374,53
Imbabazane KZN236 10 23376 75,21 21,44 44,97 19,18 1128,06
eMnambithi / 
Ladysmith

KZN232 11 65361 72,45 26,44 79,15 66,64 3396,46

Indaka KZN233 11 20040 64,34 34,99 62,94 18,86 1179,64
The Big Five False 
Bay

KZN273 12 11336 78,89 21,11 29,21 38,50 1093,27

Hlabisa KZN274 12 13919 63,09 32,07 30,72 56,52 814,62
Ingwe KZN431 13 23016 32,25 66,16 50,17 9,90 2106,57
Kwa Sani KZN432 13 6920 54,07 13,12 83,32 40,40 3913,20
Blouberg LIM351 14 40685 95,35 0,61 62,42 8,54 788,07
Aganang LIM352 14 32063 89,12 5,58 84,25 1,81 201,19
Molemole LIM353 14 30071 96,39 0,31 64,91 17,81 821,13
Polokwane LIM354 14 214451 94,10 0,67 82,85 48,22 2790,80
Mier NC081 15 2013 83,39 1,32 77,32 53,74 5096,52
//Khara Hais NC083 15 26691 68,70 1,46 94,12 73,65 4086,38
Ventersdorp NW401 16 17165 77,05 0,12 72,45 51,62 6189,53
Tlokwe NW402 16 63407 83,38 0,39 87,21 86,59 3794,86
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Mun Code DEM# 1016 HH %Formal %Traditional %Water %Sanitation Capex 
phh

Mookgophong LIM364 17 10391 87,13 2,40 74,53 66,48 1268,50
Modimolle LIM365 17 18586 84,77 0,63 80,07 73,80 2927,14
Fetakgomo LIM474 18 22923 93,57 3,19 60,05 10,10 1178,72
Tubatse LIM475 18 102531 83,90 7,83 43,39 11,20 655,75
Mbombela MP322 19 181794 91,33 0,81 66,20 32,41 1439,21
Umjindi MP323 19 23702 84,80 5,76 72,05 64,28 3212,90
Musina LIM341 20 33263 82,52 6,67 76,61 75,59 1758,01
Mutale LIM342 20 27084 87,17 12,08 79,49 4,05 1322,26
Thulamela LIM343 20 172781 85,45 11,03 68,27 15,97 1043,37
Makhado LIM344 20 149219 87,91 9,87 51,89 14,77 1565,07
Camdeboo EC101 21 13146 94,52 0,36 98,25 98,01 3004,84
Ikwezi EC103 21 2965 100,00 0,00 74,77 94,61 2564,47
Baviaans EC107 21 4637 95,75 2,07 80,77 87,08 7818,91
uMhlathuze KZN282 22 104336 88,96 6,42 97,32 76,14 3472,25
Ntambanana KZN283 22 12003 59,20 38,96 37,25 47,04 1003,59

41490 76,76 13,31 75,35 56,77 2485,41

Table 17:  Financial distress indicators

Pre-2016 

Municipality Name

Muni Code New Municipality Name New Muni 

Code

DEM 
#

Financial 

Distress 
2015/16

Financial 

Distress 
2016/17

Tsolwana EC132 Enoch Mgijima EC139 3 - YES
Inkwanca EC133 YES
Lukhanji EC134 YES
Maletswai EC143 Walter Sisulu EC145 4 - -
Gariep EC144 -
Naledi (Fs) FS164 Mangaung MAN 5 - -
Mangaung MAN -
Randfontein GT482 Rand West City GT485 6 - YES
Westonaria GT483 YES
eThekwini ETH eThekwini ETH 7 - -
Vulamehlo KZN211 Umdoni KZN212 7 YES YES
Umdoni KZN212 -
Ezinqoleni KZN215 Ray Nkonyeni KZN216 8 - -
Hibiscus Coast KZN216 -
Nkonkobe EC127 Raymond Mhlaba EC129 9 - -
Nxuba EC128 YES
Umtshezi KZN234 Inkosi Langalibalele KZN237 10 YES YES
Imbabazane KZN236 -
Emnambithi/Ladysmith KZN232 Alfred Duma KZN238 11 - -
Indaka KZN233 -
The Big 5 False Bay KZN273 The New Big 5 Hlabisa KZN276 12 YES YES
Hlabisa KZN274 -
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Pre-2016 

Municipality Name

Muni Code New Municipality Name New Muni 

Code

DEM 
#

Financial 

Distress 
2015/16

Financial 

Distress 
2016/17

Ingwe KZN431 Dr Nkosazana Dlamini Zuma KZN436 13 - -
Kw a Sani KZN432 -
Blouberg LIM351 Blouberg LIM351 14 - YES
Aganang LIM352 Molemole - -
Molemole LIM353 Polokwane LIM353 14 - YES
Polokwane LIM354 LIM354 14 YES
Mier NC081 Dawid Kruiper NC087 15 YES YES
//Khara Hais NC083 -
Ventersdorp NW401 Tlokwe- Ventersdorp NW405 16 YES -
Tlokwe NW402 -
Mookgopong LIM364 Modimolle- Mookgopong LIM368 17 - YES
Modimolle LIM365 YES
Fetakgomo LIM474 Fetakgomo-Greater Tubatse LIM476 18 - YES
Greater Tubatse LIM475 YES
Mbombela MP322 City of Mbombela MP326 19 YES YES
Umjindi MP323 -
Musina LIM341 Musina LIM341 20 YES -
Mutale LIM342 Thulamela LIM343 20 - -
Thulamela LIM343 Makhado LIM344 20 - -
Makhado LIM344 Collins Chabane LIM345 20 - -
Camdeboo EC101 Dr Beyers Naude EC101 21 - YES
Ikwezi EC103 YES
Baviaans EC107 -
uMhlathuze KZN282 uMhlathuze KZN282 22 - -
Ntambanana KZN283 -

Table 18:  Audit outcomes

Category Municipality Name Muni 
Code

Municipality Name Muni 
Code

# 2015-16 Audit Outcome 
2016/17

A City Of Tshwane TSH City Of Tshwane TSH 1 Unqualified 
with findings

Unqualified with 
findings

B2 Kagisano-Molopo NW397 Kagisano-Molopo NW397 2 Disclaimer 
1213

Qualified

B2 Tsolwana EC132 Enoch Mgijima EC139 3 Adverse/
Disclaimer

Disclaimer

B2 Inkwanca EC133 Adverse/
Disclaimer

B2 Lukhanji EC134 Qualified
B2 Maletswai EC143 Walter Sisulu EC145 4 Unqualified 

with findings
Disclaimer

B2 Gariep EC144 Qualified
B2 Naledi (Fs) FS164 Mangaung MAN 5 Adverse/

Disclaimer
Qualified
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Category Municipality Name Muni 
Code

Municipality Name Muni 
Code

# 2015-16 Audit Outcome 
2016/17

A Mangaung MAN Unqualified 
with findings

B2 Randfontein GT482 Rand West City GT485 6 Unqualified 
with findings

Unqualified with 
findings

B2 Westonaria GT483 Unqualified 
with findings

A eThekwini ETH eThekwini ETH 7 Unqualified 
with findings

Unqualified with 
findings

B2 Vulamehlo KZN211 Umdoni KZN212 7 Unqualified 
with findings

Unqualified with 
findings

B2 Umdoni KZN212 Unqualified 
with findings

B2 Ezinqoleni KZN215 Ray Nkonyeni KZN216 8 Unqualified 
with findings

Unqualified with no 
findings

B2 Hibiscus Coast KZN216 Unqualified 
with findings

B2 Nkonkobe EC127 Raymond Mhlaba EC129 9 Qualified Unqualified with 
findings

B2 Nxuba EC128 Adverse/
Disclaimer

B2 Umtshezi KZN234 Inkosi Langalibalele KZN237 10 Adverse/
Disclaimer

Audit not finalised 
at legislated date

B2 Imbabazane KZN236 Unqualified 
with findings

B2 Emnambithi/Lady-
smith

KZN232 Alfred Duma KZN238 11 Unqualified 
no findings

Qualified

B2 Indaka KZN233 Unqualified 
with findings

B2 The Big 5 False Bay KZN273 The New Big 5 
Hlabisa

KZN276 12 Qualified Unqualified with 
findings

B2 Hlabisa KZN274 Unqualified 
with findings

B2 Ingwe KZN431 Dr Nkosazana 
Dlamini Zuma

KZN436 13 Unqualified 
with findings

Unqualified with 
findings

B2 Kwa Sani KZN432 Unqualified 
with findings

B2 Blouberg LIM351 Blouberg LIM351 14 Qualified Qualified
B2 Aganang LIM352 Molemole LIM353 14 Qualified Unqualified with 

findings
B2 Molemole LIM353 Polokwane LIM354 14 Unqualified 

with findings
Qualified

B1 Polokwane LIM354 Unqualified 
with findings

B2 Mier NC081 Dawid Kruiper NC087 15 Qualified Unqualified with 
findings

B2 //Khara Hais NC083 Unqualified 
with findings

B2 Ventersdorp NW401 Tlokwe- Venters-
dorp

NW405 16 Adverse/
Disclaimer

Disclaimer

B1 Tlokwe NW402 Qualified
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Category Municipality Name Muni 
Code

Municipality Name Muni 
Code

# 2015-16 Audit Outcome 
2016/17

B2 Mookgopong LIM364 Modimolle- Mook-
gopong

LIM368 17 Qualified Audit not finalised 
at legislated date

B2 Modimolle LIM365 Qualified
B2 Fetakgomo LIM474 Fetakgomo-Greater 

Tubatse
LIM476 18 Unqualified 

with findings
Qualified

B2 Greater Tubatse LIM475 Qualified
B1 Mbombela MP322 City of Mbombela MP326 19 Unqualified 

with findings
Unqualified with 
findings

B2 Umjindi MP323 Unqualified 
with findings

B2 Musina LIM341 Musina LIM341 20 Unqualified 
with findings

Adverse

B2 Mutale LIM342 Thulamela LIM343 20 Adverse/
Disclaimer

Unqualified with 
findings

B2 Thulamela LIM343 Makhado LIM344 20 Unqualified 
with findings

Unqualified with 
findings

B2 Makhado LIM344 Collins Chabane LIM345 20 Qualified Qualified
B2 Camdeboo EC101 Dr Beyers Naude EC101 21 Unqualified 

with findings
Disclaimer

B2 Ikwezi EC103 Adverse/
Disclaimer

B2 Baviaans EC107 Unqualified 
with findings

B1 uMhlathuze KZN282 uMhlathuze KZN282 22 Unqualified 
with no find-
ings

Unqualified with no 
findings

B2 Ntambanana KZN283 Unqualified 
with findings

Table 19:  MM and CFO positions by municipality

Municipality 
Name

Muni Code Municipality 
Name

Muni Code # MM 
vacancy 
15/16

MM 
vacancy 
16/17

CFO 
vacancy 
15/16

CFO 
vacancy 
16/17

City Of Tsh-
wane

TSH City Of Tsh-
wane

TSH 1 Permanent Permanent Acting Acting

Kagisano-
Molopo

NW397 Kagisano-
Molopo

NW397 2 Permanent Permanent Acting Acting

Tsolwana EC132 Enoch Mgijima EC139 3 Acting Acting Acting Acting
Inkwanca EC133 Acting Acting
Lukhanji EC134 Acting Acting
Maletswai EC143 Walter Sisulu EC145 4 Acting Permanent Acting Acting
Gariep EC144 Acting Acting
Naledi (Fs) FS164 Mangaung MAN 5 Permanent Permanent
Mangaung MAN Acting Permanent
Randfontein GT482 Rand West City GT485 6 Acting Permanent Acting Permanent
Westonaria GT483 Permanent Permanent
eThekwini ETH eThekwini ETH 7 Permanent Permanent Permanent Permanent
Vulamehlo KZN211 Umdoni KZN212 7 Permanent Acting Permanent Acting
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Municipality 
Name

Muni Code Municipality 
Name

Muni Code # MM 
vacancy 
15/16

MM 
vacancy 
16/17

CFO 
vacancy 
15/16

CFO 
vacancy 
16/17

Umdoni KZN212 Permanent Permanent
Ezinqoleni KZN215 Ray Nkonyeni KZN216 8 Permanent Permanent Permanent Permanent
Hibiscus Coast KZN216 Permanent Permanent
Nkonkobe EC127 Raymond 

Mhlaba
EC129 9 Acting Permanent Acting Permanent

Nxuba EC128 Acting Acting
Umtshezi KZN234 Inkosi Langali-

balele
KZN237 10 Acting Acting Permanent Permanent

Imbabazane KZN236 Acting Acting
Emnambithi/
Ladysmith

KZN232 Alfred Duma KZN238 11 Permanent Permanent Permanent Permanent

Indaka KZN233 Acting Permanent
The Big 5 
False Bay

KZN273 The New Big 5 
Hlabisa

KZN276 12 Acting Permanent Acting Acting

Hlabisa KZN274 Acting Acting
Ingwe KZN431 Dr Nkosazana 

Dlamini Zuma
KZN436 13 Permanent Permanent Permanent Permanent

Kwa Sani KZN432 Acting Acting
Blouberg LIM351 Blouberg LIM351 14 Acting Permanent Acting Acting
Aganang LIM352 Molemole LIM353 14 Permanent Acting Permanent Acting
Molemole LIM353 Polokwane LIM354 14 Permanent Permanent Permanent Permanent
Polokwane LIM354 Acting Acting
Mier NC081 Dawid Kruiper NC087 15 Acting Permanent Acting Permanent
//Khara Hais NC083 Permanent Permanent
Ventersdorp NW401 Tlokwe- Ven-

tersdorp
NW405 16 Acting Permanent Acting Acting

Tlokwe NW402 Permanent Acting
Mookgopong LIM364 Modimolle- 

Mookgopong
LIM368 17 Permanent Permanent Permanent Acting

Modimolle LIM365 Permanent Permanent
Fetakgomo LIM474 Fetakgomo-

Greater 
Tubatse

LIM476 18 Permanent Acting Permanent Permanent

Greater Tu-
batse

LIM475 Permanent Permanent

Mbombela MP322 City of Mbom-
bela

MP326 19 Acting Acting Acting Acting

Umjindi MP323 Permanent Acting
Musina LIM341 Musina LIM341 20 Permanent Permanent Permanent Acting
Mutale LIM342 Thulamela LIM343 20 Permanent Permanent Permanent Acting
Thulamela LIM343 Makhado LIM344 20 Permanent Acting Permanent Permanent
Makhado LIM344 Collins Cha-

bane
LIM345 20 Permanent Permanent Permanent Permanent

Camdeboo EC101 Dr Beyers 
Naude

EC101 21 Acting Permanent Acting Permanent

Ikwezi EC103 Acting Acting
Baviaans EC107 Acting Acting
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Municipality 
Name

Muni Code Municipality 
Name

Muni Code # MM 
vacancy 
15/16

MM 
vacancy 
16/17

CFO 
vacancy 
15/16

CFO 
vacancy 
16/17

uMhlathuze KZN282 uMhlathuze KZN282 22 Permanent Permanent Permanent Permanent
Ntambanana KZN283 Acting Acting

(Footnotes)
1. Population based on 2011 Census
2. Year 1 prices have been used to give indicative figures – no inflation is included
3. Only the direct costs of the region are attributed here, (i.e. a seventh of the increased staff costs) however 

as noted above, the entire regionalization programme was necessitated by the need to deal with Tshwane’s 
large geographical area.
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