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CHAPTER 1: INTRODUCTION  
 

 

Heavy winter rainfall in Cape Town results in annual flooding between May and 

September. An assessment carried out by the Disaster Mitigation for Sustainable 

Livelihoods Programme (DiMP) at the University of Cape Town in 2004, shows that 

there were 24 significant flood events in Cape Town between 1989 and 2004 (DiMP, 

2005). These records show that while few people lost their lives to these events, they 

resulted in significant damage to property, roads and infrastructure. It is estimated that 

major flooding in August 2004 alone cost the City at least R6.5 million in direct, 

quantifiable losses and its citizens’ untold indirect losses (DiMP, 2004). Flooding is most 

common and severe in the city’s approximately 200 informal settlements, where chronic, 

low intensity flooding damages and destroys people’s belongings and causes high levels 

of illness and misery. There is also a risk of mudslides, particularly in areas below slopes 

denuded by fires during summer.  

 

The Disaster Risk Management directorate is responsible for mitigating and responding 

to flooding and other hazards in the Metropole. This directorate, with its headquarters at 

the recently established Disaster Risk Management Centre (DRMC) in the Goodwood 

Fire Station, each year prepares a winter preparedness strategy that sets out both the 

City’s risk reduction programme and its contingency planning for potential flooding. The 

Disaster Management Act of January 2003 stipulates that such strategies should 

constitute a framework for coordinated action, and focus on preventing or reducing the 

risk of disasters, while also mitigating the severity of those that do occur, strengthening 

emergency preparedness, and putting in place measures to ensure an effective response 

and appropriate post-disaster recovery (Government of South Africa, 2003). The Act’s 

emphasis on risk reduction conforms to prevailing best practice, which stresses the 

proactive management of risk.  

 

The DiMP assessment showed that the 2004 strategy failed to meet these objectives. The 

study identified several weaknesses, including an exclusive focus on institutional 

preparedness at the expense of community-based risk reduction and response, blockages 

in the early warning system, and poor dissemination of warnings to at-risk communities. 

Building on this research, the current study examines the City of Cape Town’s 2006 

winter preparedness strategy in the context of international best practice. 

 
 

1.1   Background to the study 
 

There is relatively little riverine flooding in Cape Town. Most flooding is the product of a 

high water table and poor drainage, and takes the form of water percolating to the 

surface, road run-off and the persistent accumulation of water in low lying areas. The 

majority of incidents are small in scale and highly localised, and as shown in Figure 1 

occur most frequently on the Cape Flats to the southeast of the city. Flooding within the 
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city bowl is most commonly caused by blocked drains, inadequate overland flow routes, 

riverine flooding and mudslides (City of Cape Town, 2006).  

 

 
Figure 1: Number of reported flooding incidents in Cape Town (Jan 2001-Dec 2005)* 

*Source data courtesy the City of Cape Town’s Catchments, Stormwater and River Management 

Directorate 

 

 

Informal settlements are particularly at risk of flooding, as they are often built on 

marginal, poorly drained land, in wetlands or in detention ponds specifically designed to 

gather water during the winter season. Many are also poorly serviced, and either do not 

have formal drainage systems or dug drainage ditches, or have drainage ditches that are 

blocked with solid waste or have been deliberately filled in and built on. The disposal of 

waste, and the collection of sewerage in drainage ditches in particular, also results in high 

nutrient densities. This encourages the growth of vegetation that also serves to clog the 

available drainage systems (DiMP, 2004). Poor environmental health exacerbates the 

negative effects of flooding in these areas, with the water not only damaging people’s 

homes and belongings, but also spreading chemical pollutants and bacteria which cause 

rashes and disease. 

 

1.3   The legislative context 
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Mindful of these and other hazards, the Disaster Management Act, which was 

promulgated in January 2003 and enacted in March 2004, provides the legal framework 

for an integrated, holistic response that aims to both reduce the likelihood of disasters and 

better manage those that do occur. The Act establishes the institutional arrangements for 

this project - including the creation of dedicated national, provincial and municipal 

disaster management centres and the development of cadres of volunteers - and the ethos 

of the government’s approach to hazard and disaster management. In line with 

international best practice, the Act emphasises measures to reduce the vulnerability of 

disaster-prone areas, communities and households, and the involvement of a broad range 

of stakeholders in this process. This progressive approach has been applauded 

internationally and the Act is itself considered an example of best practice (Pelling and 

Holloway, in press). 

 
The Act is reinforced by the National Disaster Management Framework, which was 

finalised in 2005. The Framework calls for coherent, transparent and inclusive disaster 

management policies, which reflect a proportionate emphasis on disasters of different 

kinds, severity and magnitude (Government of South Africa, 2005). The Framework 

establishes four key performance areas, including the establishment of institutional 

arrangements for implementing the goals of the Act; disaster risk and assessment; 

developmentally-oriented disaster management planning; and the development of 

coordinated policies to ensure effective disaster response, recovery and rehabilitation 

planning (Government of South Africa, 2005). In keeping with the Act, the Framework 

emphasises the reduction of risk through development. It also calls for the involvement of 

a wide range of roleplayers in the disaster management process, including traditional 

authorities, technical experts, governmental line functions and at-risk communities. 

 
 

1.2  The aims and objectives of the study 
 

It is in this context of chronic flooding and progressive legislation, the current study 

assesses the effectiveness of the City of Cape Town’s 2006 winter preparedness strategy. 

Specifically, the research examines: 

 

 the degree to which the strategy conforms to the prevailing international paradigm of 

developmentally reducing risk; and 

 how effectively international best practice informs disaster risk management in the 

city. 

 
 

1.3  Thesis outline 

 
In assessing the extent to which the 2006 winter preparedness strategies conforms to the 

principles of developmental risk reduction and inclusive decision-making, Chapter two 

examines prevailing best practice approaches to the management of hazards and disasters. 

Chapter three briefly discusses the methodology used in the study. Chapters four and five 

discuss the findings of the study. Chapter six discusses the findings in the context of 
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international best practice, while the Chapter seven makes recommendations as to where 

the City’s planning and implementation could be strengthened in the future. 
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CHAPTER 2: A REVIEW OF THE LITERATURE  
 

The Disaster Management Act and its accompanying Framework reflect a changing 

international discourse on how best to tackle hazards and emergencies. Prior to the 

1990’s the focus was on disaster management, defined as the “organisation, management 

of resources and responsibilities for dealing with all aspects of emergencies” (Holloway, 

2003:33). This hinged on five elements: prevention, mitigation, preparedness and 

response, and rehabilitation, which are usually presented in terms of the Disaster 

Management Cycle (Figure 2). As conceptualised in this cycle:  

 

 Prevention measures: aim to provide permanent protection from a particular hazard, 

such as planting trees to stabilise a slope at risk of landslides;  

 Mitigation measures: involve structural and non-structural measures taken well in 

advance of a hazard event to reduce its negative effects on households and 

communities;  

 Preparedness: concerns measures to ensure an effective response in an emergency, 

and includes early warning systems, contingency planning and the evacuation of at-

risk populations;  

 Response and relief: focuses on providing assistance during or immediately after an 

emergency in order to protect people’s lives and ensure that their subsistence needs are 

met; while 

 Recovery: involves activities to help restore living conditions, whilst ideally putting 

in place measures to reduce future risk (Holloway, 2003).  

 

Figure 2: The Disaster Management Cycle 

 
Source: Holloway, 2003 
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In theory these five elements combine to enable comprehensive disaster management. In 

practice, Holloway argues that disaster management has focused on only three of these 

aspects: pre-disaster preparedness, response during an emergency and recovery after the 

event (Holloway, 2003). Disaster management has thus primarily involved activities such 

as formulating, testing and exercising disaster plans; communicating with actors about 

how to reduce risk and respond to hazards; forecasting; search and rescue activities; 

damage assessment; the provision of emergency shelter; and to a lesser extent, recovery 

through the rebuilding of damaged property and infrastructure (Mileti, 1999). These 

activities have invariably been the responsibility of the emergency services and/or 

groupings comparable to South Africa’s civil defence units.  

 

 

2.1 Vulnerability as a cause of disasters 

 
The rise of vulnerability theory during the 1990’s changed how disaster management is 

conceptualised. While the traditional approach to disaster management sees disasters as 

unavoidable, short-term disruptions divorced from human action - and the purpose of 

intervention to help communities to return to normal as rapidly as possible - the literature 

on vulnerability recognises that disasters have an intrinsic socio-economic dimension and 

long-term developmental implications (Twigg, 2004).   

 

This literature is rooted in the aspects of developmental theory explored by authors such 

as Amartya Sen (1981), Jeremy Swift (1989; 1993) and Robert Chambers (1983; 1989). 

While not primarily concerned with disaster mitigation per se, these works highlighted 

the different experiences of individuals and groups faced with shared environmental 

hazards, which they attributed to their relative access to assets. Sen’s (1981) pioneering 

work on the root causes of famine, in particular, underlies the modern conceptualisation 

of vulnerability. Drawing on examples such as the Bangladeshi famine of 1974, he 

argued that access to food is mediated by households’ relative ownership of 

‘endowments’ such as land, savings, rights to assistance and labour, and the extent to 

which these assets can be exchanged for ‘entitlements’ such as food and other necessities 

(Sen, 1981; Dreze and Sen, 1989). Thus in Bangladesh, poor, predominantly landless 

labourers starved not because of a net shortage of food – there was in fact more food 

available in 1974 than at any other time between 1971 and 1976 – but because they could 

not afford to buy sufficient provisions in the face of job losses and rising market prices 

(Sen, 1981; Dreze and Sen, 1989).  

 

In this vein, Blaikie and colleagues (1994) argue that disasters result from a complex mix 

of natural hazards and human action. Their Pressure and Release (PAR) model sees 

disasters as the intersection between two opposing forces: the processes generating 

vulnerability on the one hand and the natural hazard on the other. Blaikie and colleagues 

(Blaikie et al, 1994; revised Wisner et al, 2004) define vulnerability as the 

“characteristics of a person or group and their situation that influences their capacity to 

cope with, resist and recover from the impact of a natural hazard” (Wisner et al, 

2004:11), and argue that it is generated through the interaction of a range of social, 
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economic and political dynamics - many of which are spatially and temporarily distant 

from sites of risk. They identify three levels of vulnerability-generating factors, namely 

root causes, dynamic pressures and unsafe conditions. Root causes refer to macro-level 

factors, such as poverty, prevailing economic systems, political structures and ideologies 

that serve to provide some people with more power and resources than others. Dynamic 

pressures refer the processes, such as poor service delivery and environmental 

degradation, which serve to translate these root causes into unsafe conditions. Unsafe 

conditions include specific forms of vulnerability expressed in time and space, such as 

living in poor quality housing or a dangerous location (Wisner et al, 2004). In their view, 

the only way to prevent hazards translating into disasters is to reduce vulnerability. 

 

Hewitt similarly argues that disasters should be seen as part of an ongoing relationship 

between society and nature rather than extreme events taking place outside of 

development (1983, cited in Pelling, 2003). Like Blaikie and colleagues, he argues that 

hazards are not dangerous in themselves but become so in relation to human activities 

and values. He argues that every society is constructed as a complicated negotiation 

between artifice and nature, and sees hazards as aspects of, or a breakdown in, the web or 

relations linking society and nature. Danger arises at the interface of society and natural 

conditions (Hewitt, 1997). Fog, for example, is not on its own inherently dangerous, but 

when combined with aeroplanes, trains and automobiles poor visibility endangers the 

movement of people, vehicles and goods.  

 

Pelling (2003) describes vulnerability in terms of exposure, resistance and resilience. 

Focusing on urban risk, he argues that exposure is the product of individuals’ physical 

location and the character of the surrounding build environment. Resistance refers to the 

capacity of an individual or group to withstand the immediate effects of a hazard, while 

resilience refers to the capacity of individuals or households to cope with or adapt to 

hazard stress. Exposure, resistance and resilience are all shaped by actors’ access to 

rights, resources and assets (Burton et al, cited in Pelling, 2003). A family of poor 

migrants, for instance, may have little choice but to build a makeshift shack on a river 

bank, where they will be considerably more likely to experience a hazard like flooding 

than a more affluent family living on a hill overlooking the city. They may also be less 

likely to receive help from the authorities when flooding occurs, and lose all or most of 

their belongings, including the food, bedding and clothing that could tide them over while 

they re-establish their lives. With limited financial resources, and often equally limited 

access to job markets, they are also likely to find it harder to replace these belongings or 

put in place measures to reduce the likelihood of their house being flooded in the future.  

 

 

2.2   ‘Everyday’ hazards versus acute crises 

 
Alongside growing recognition of the role vulnerability plays in disasters has been 

acknowledgement that for many people disasters are not single, discrete events. As 

Wisner and colleagues (2004) note, vulnerable groups often suffer repeated, multiple, 

mutually reinforcing and sometimes simultaneous shocks to their families, settlements 

and livelihoods. In an echo of Chamber’s (1983) poverty ratchet, they observe that 
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repeated shocks progressively erode whatever attempts have been made to accumulate 

resources and savings, leaving many in a permanent state of crisis (Wisner et al, 2004).  

 

An emerging literature also points the effect of less dramatic, but no less devastating 

chronic hazards such shack fires and small-scale flooding in a range of urban settings. 

While ‘disasters’ are typically envisaged as large-scale events that result in severe, 

widespread capital and human losses,
1
 or cause sufficient damage to justify the 

intervention of international organisations, disaster specialists have begun to question 

how disasters are defined (Bull-Kamanga et al, 2003). Bull-Kamanga and colleagues 

(2003) suggest that many small and medium events not counted as ‘disasters’ may 

cumulatively kill, injure and impoverish more people than larger events. They believe 

that it is vital to examine such ‘small’ disasters, not only because their total impact is 

larger, but because they are increasing in number and geographical spread, may with time 

graduate into bigger events, and provide opportunities to develop the response capacity 

for larger events. Responding to these events, they maintain, requires moving away from 

a focus on disaster events to understanding the processes that drive patterns of chronic 

risk. 

 

 

2.3   From disaster management to disaster risk management 
 

The theoretical shift from seeing disasters as discrete ‘acts of god’ to the product of  the 

ongoing interaction between people and their environment has been reflected in a 

paradigm shift on how best to manage disasters. The emphasis has moved from the 

primarily reactive disaster management model to the more proactive disaster risk 

management approach. This model sees disasters largely as unresolved problems of 

development, and focuses on hazard assessment, vulnerability analysis and the 

enhancement of management capacity through development processes (Yodmani, 2001). 

Disasters are no longer seen as temporary disruptions that can be reduced through 

technical and technocratic measures and managed only through humanitarian processes, 

but as the product of ongoing dynamics that are best addressed through longer-term 

measures that seek to enhance resistance and resilience (UNISDR, 2004).  

 

Disaster risk management borrows concepts such as prevention, mitigation and 

preparedness from the disaster management approach, but complements them with risk 

reduction elements. It involves “the systematic development and application of policies, 

strategies and practices to minimise vulnerabilities and disaster risks throughout society, 

to avoid (prevent) or limit (mitigate and be prepared for) the negative effects of hazards, 

within the broad context of sustainable development” (UNISDR, 2004(b)). The emphasis 

is less on ‘managing disasters’ and more on ‘managing risk’. This is an essentially 

developmental activity that moves risk management out from under the heading of civil 

                                            
1
 The UNISDR defines a disaster as a serious disruption of a community or society that causes widespread 

human, material, economic or environmental losses which exceed the ability of affected groups to cope 

using their own resources (UNISDR, 2004(b)). Most official disaster registers record only incidents where 

ten or more people are killed, 100 or more are seriously injured or there is sufficient damage to justify the 

intervention of international organisations (Bull-Kamanga et al, 2003). 
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defence and places it within the mandate of diverse governmental line functions and 

development NGOs (Holloway, 2003). Unlike disaster management, in which risk 

assessment is secondary to intervention and response, disaster risk management builds 

prevention and mitigation measures on the careful, preliminary identification and analysis 

of risk drivers (Holloway, 2003; Dilley and Golnaraghi, 2005). This approach, it is 

argued, not only results in more sustainable risk reduction, but will also more effectively 

stem the mounting losses from hazards experienced worldwide (Dilley and Golnaraghi, 

2005).  

 

The focus on risk reduction is increasingly associated with a move away from top-down 

management models, to more participatory community-based approaches. The 

community-based disaster risk management (CBDRM) model, for instance, has been 

increasingly adopted by non-governmental organisations (NGOs), citizen’s organisations, 

humanitarian agencies and government departments in Southeast Asia (Abrquez and 

Zubair, 2004). In this approach, at-risk communities are actively engaged in the 

identification, analysis, treatment and monitoring of risks in order to reduce their 

vulnerabilities and enhance their capacity to withstand and manage these risks. While the 

traditional approach to disaster management is driven by governments, at-risk 

communities are at the heart of both decision-making and the implementation of disaster 

risk management activities (Abrquez and Zubair, 2004). Proponents, such as the Asian 

Disaster Preparedness Centre (ADPC), argue that this approach is more effective, as 

communities are best placed to both understand the opportunities and constraints they 

face, and have the greatest incentive to ensure that activities are implemented and 

sustained. 

 
 

2.4   International best practice 
 

The best known presentations of these principles are found in the United Nations 

International Strategy for Disaster Reduction’s (UNISDR) Living with Risk: A global 

review of risk reduction initiatives (2004) and the Hyogo Framework For Action 2005-

2015: Building the resilience of nations and communities to disasters developed during 

the World Conference on Disaster Reduction held in Japan in January 2005. The Living 

with Risk report (UNISDR, 2004) draws on the lessons learned from earlier documents 

such as the Yokohama Strategy for a Safer World of 1994 and the principles expressed in 

a range of other studies and agreements. The report sees effective disaster risk 

management as a critical component of good governance, and argues that the 

identification and mitigation of risks should be mainstreamed into the related fields of 

environmental management, poverty reduction and financial management. The report 

identifies four priority areas to be addressed in achieving risk reduction (Figure 3). These 

include: 

 

 Political commitment and institutional development: Risk reduction should be a 

policy priority, and incorporated into both post-disaster reconstruction and 

developmental planning. Laws, codes and standards should be put in place to support 

risk reduction objectives. These should be accompanied by the appropriate 
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mobilisation and allocation of financial, human and technical resources, and 

institutions established to coordinate and drive risk reduction at the national and local 

levels. Multi-disciplinary and multi-sectoral mechanisms should be developed to 

facilitate intra- and inter-ministerial cooperation, and the private sector, civil society, 

NGOs and communities involved in the design and implementation of risk-reduction 

activities.  

 

 Risk identification and assessment: detailed information on the characteristics, 

impacts and historical and spatial distribution of hazards should be collected as part of 

on-going multi-hazard hazard assessment and monitoring processes. Data should also 

be collected on the social, economic, physical, environmental, political and cultural 

factors that may increase vulnerability to disasters and people’s capacities to prevent 

and withstand them. Risk monitoring capacity should be built at all levels. Early 

warning systems should also be strengthened to better inform the public and 

authorities of impending risks and facilitate timely and effective responses. This 

should include improving the link between forecasts and their intended recipients. 

 

 Knowledge management: systems should be put in place to improve the storage, 

analysis and dissemination of information. This includes establishing public-private 

information systems and networks for disaster risk management. Risk reduction 

should be incorporated into all levels of education curricula. Mechanisms should be 

developed to collect, use and disseminate traditional and local knowledge and train 

communities in risk reduction. The report also calls for more effective public 

awareness and information campaigns, media involvement in advocacy and 

dissemination and strengthened research capacity.  

 

 Risk management applications and instruments: efforts should be made to 

strengthen the interface between risk reduction specialists and those involved in 

environmental management, particularly in relation to coastal zone, wetland and 

watershed management; water resource management; reforestation; agricultural 

practices; and eco-system conservation. Risk reduction should also be incorporated 

into socio-economic development practices, through the strengthening of social 

protection and safety nets, sustainable livelihood practices and financial mechanisms 

aimed at reducing risk. Technical measures such as flood control techniques, soil 

conservation practices, retrofitting of buildings and land-use planning should also be 

used to reduce risk.  

 

 Disaster preparedness, contingency planning and emergency management: 

should be strengthened through the design and rehearsal of national and local 

contingency plans and improved coordination. Such planning should be informed by 

early warning systems and backed with the appropriate resources. Civil protection and 

volunteer networks should also be established to help in better managing emergencies 

(UNISDR, 2004). 

 

 

Figure 3: The UNISDR Framework for risk reduction 
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Source: UNISDR, 2004 
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The Hyogo Framework builds on these principles. It starts from the premise that 

sustainable development, poverty reduction, good governance and disaster risk reduction 

are mutually supportive objectives (UNISDR, 2005) and calls for accelerated efforts to 

build capacities at the national and community levels to reduce and manage risk 

(UNISDR, 2005). Specific goals include the more effective integration of risk reduction 

into sustainable development policies and programming; the development and 

strengthening of institutions, mechanisms and capacities to reduce risk at all levels, but 

particularly at the community level; and the systematic incorporation of risk reduction 

approaches into the design and implementation of emergency preparedness, response and 

recovery programmes (UNISDR, 2005).  

 

As with the Living with Risk report, the framework calls on governments and other 

interested parties to ensure that risk reduction is made a national and local priority, and 

that adequate resources are made available to support this process. It argues for more 

resources to be invested in identifying, assessing and monitoring risk, including improved 

early warning, and for such knowledge to be fed into efforts to encourage a culture of 

safety and resilience. It also calls for a developmental approach to risk reduction, while at 

the same time calling for strengthened preparedness and response mechanisms. Again, 

mechanisms should be developed to engage the active participation of all relevant 

stakeholders, including communities (UNISDR, 2005). 

 

 

2.5   Issues of implementation 
 

South Africa has through its legislative framework committed itself to achieving these 

objectives, particularly the development of institutions and capacity, and participatory, 

community-oriented risk assessment, warning and risk reduction. Despite this promising 

foundation, preliminary experience in both South and southern Africa suggests that risk 

reduction has yet to be mainstreamed into the activities of developmentally-oriented line 

functions or external partners (Holloway, 2003). This is partly explained by the tendency 

of development partners to view disaster risk management as an event-driven field under 

the preserve of disaster management and civil defence professionals, rather than an 

ongoing developmental process that dovetails into existing developmental priorities. It is 

also explained by the political placement of the disaster risk management function within 

the region’s bureaucracies, in that they usually have little authority over the line 

functions, budgets and programmes that shape patterns of vulnerability (Holloway, 

2003). This “institutional homelessness” (Holloway, 2003:36), combined with the general 

reluctance of politicians to invest resources in averting a future uncertain event, 

fundamentally undermines long-term risk reduction objectives. As Holloway argues: 

 

…despite encouraging rhetoric, resources are seldom made available 

during an actual ‘disaster event’ to promote ongoing reductions in 

developmental vulnerability. However, because disaster-related activities 

are not viewed as core functions of line departments, important 

vulnerability reduction opportunities are also not taken up 

developmentally…mitigation, the most critical element of disaster risk 
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reduction for reducing risk, is thus divorced from both the management of 

the disaster event, as well as the management of the risk processes that 

drive local and regional crises (Holloway, 2003:36). 

 

A more recent report shows that there has been relatively little progress in mainstreaming 

risk reduction into all organs of the South African state, despite being required by the 

Disaster Management Act (Pelling and Holloway, in press). The authors attribute this to 

weaknesses in the legislative process and the inappropriate placement of the function. 

They argue that insufficient stakeholder consultation during the drafting of the National 

Disaster Management Framework may have both inhibited ownership by other  

governmental and non-governmental organisations and created weaknesses in the funding 

framework approved by National Treasury that prevented the adequate provision of 

resources. High levels of ‘background’ internal departmental introspection associated 

with the larger reorientation of post-apartheid policy in South Africa may also have 

encouraged inward-looking reform processes that prevented interdisciplinary engagement 

with other sectors. This has been compounded by the positioning of the disaster risk 

reduction function within the national Department of Provincial and Local Government, 

which has limited its authority and stature (Pelling and Holloway, in press).   

 

 

2.6 Analytical Framework for this study 

 
This study used the analytical framework elaborated by the UNISDR in the Living with 

Risk report to examine how well the 2006 winter preparedness strategy conforms to the 

principles of international best practice. Using the lens provided by the UNISDR 

framework, the analysis examines the extent to which the City’s institutional-level 

activities incorporate the goals of political commitment and institutional development; 

risk identification and assessment; risk management and strengthened contingency 

planning, preparedness and response, as well as the relevance of these principles to risk 

reduction practices in Cape Town. It also examines the extent to which the city has 

embraced the notion of inclusive, participatory decision-making.  
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CHAPTER 3: METHODOLOGY  
 

 

The assessment involved the collection of both primary and secondary data, with the 

fieldwork conducted between July and September 2006. The study sought to examine 

two issues, namely the institutional aspects of the City’s 2006 winter preparedness 

strategy and the knowledge and experiences of flood-prone communities of the city’s 

flood-related activities. Critical questions included the extent to which the design and 

implementation of the strategy has moved beyond contingency planning to incorporate 

previously identified areas of weakness, such as prevention, community liaison and early 

warning; the processes involved in the design of the plan; and how the strategy has been 

translated at the community level. The research consisted of four mutually reinforcing 

components, including:  

 

 A policy and literature review: This sought to both locate the study within South 

Africa’s broader legislative and policy framework and ascertain the extent and 

findings of previous studies on this topic.  

 

 Analysis of flooding patterns in the Cape Town metropolitan area: This involved 

the collection of quantitative retrospective data on flooding patterns and trends in the 

city. The information was collected from a range of sources, including published and 

unpublished reports and media articles, as well as records kept by the City’s 

Catchments, Stormwater and River Management Directorate and the DRMC. This 

included the collection of spatial data on the distribution of flooding incidents and 

number of people affected between January 2001 and December 2005, which was 

analysed using ArcGIS software. These data provided the context for the study and 

was also used to help identify high risk areas that could serve as case studies for the 

community-level research.  

 

 In-depth key informant interviews: Semi-structured interview schedules were used 

to collect qualitative information from the stakeholders involved in the design and 

implementation of the strategy, relief organisations and non-governmental 

organisations (NGOs) working in the field. A total of 13 interviews were conducted. 

Interviews with the representatives from the DRMC and key line functions associated 

with the strategy focused on understanding the institutional aspects of the 2006 

strategy’s design and implementation, how it relates to the broader developmental and 

risk reduction strategies undertaken by the city, the ethos underlying the plan and the 

challenges surrounding its implementation. The interviews with community leaders 

and civil society organisations examined the implementation of the strategy, as well as 

knowledge of the plan, and perceptions on its adequacy and appropriateness.  

 

 A detailed assessment of a single at-risk community: The final component involved 

a case study of a single community in a flood-prone area. This study collected 

information on the extent and nature of the flood risk faced by the residents of TR 

Section in Khayelitsha, their knowledge of the city’s disaster management efforts, 

their experiences during flood events, and their perceptions of the responsiveness and 
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effectiveness of the city’s responses. The case study drew on findings of a community 

risk assessment (CRA) carried out in TR Section by DiMP in late August 2006. 

Additional data were collected through in-depth interviews with two community 

leaders, a transect walk through the community and three focus group discussions. The 

focus groups were undertaken with between seven and 12 participants; two groups 

consisting of only female participants and one comprising equal numbers of men and 

women. These discussions were conducted in the vernacular, with the assistance of a 

Xhosa speaking translator. 

 

The qualitative data collected during the research were analysed thematically. Field notes 

taken during the institutional-level interviews were captured into a single master 

document, with the data organised into the five priority areas identified in the UNISDR 

framework. The data from the community-level interviews and focus group discussions 

were captured into a separate database which was arranged according the community’s 

experience of flooding, their interactions with disaster management, and their knowledge 

of the City’s prevention and awareness raising activities and the early warning system. 

 

 

3.1   The limitations of the study  
 

However, while the study provides valuable information on the City’s efforts to mitigate 

and respond to flooding, particularly in the city’s informal settlements, the research was 

small in scale and restricted in scope. A wide range of communities are affected by 

winter flooding in the Cape Town Metropolitan Area; these communities are highly 

heterogeneous, and range from affluent coastal communities primarily affected by 

mudslides and road and stream overflow to the very poor residents of informal 

settlements who experience the effects a rising water table. There are also numerous 

roleplayers involved drawing up and implementing of the strategy. This study focuses on 

a limited number of key stakeholders and presents the experiences of a single community. 

Thus, while it provides a useful snap-shot of the situation, it is impossible to generalise 

these findings to Cape Town as a whole.  

 

Other limitations concern the implementation of the study itself. While most of those 

approached for interview during the course of the study were extremely accommodating, 

some of the respondents identified were reluctant to participate, which limited the 

numbers consulted. This was particularly the case at the community level, where 

community leaders and councillors repeatedly failed to keep appointments. The 

involvement of a translator is also generally associated with some loss of information 

during the interview process, although the support of an experienced researcher during 

the fieldwork and careful debriefing helped to minimise these effects. The focus groups 

were undertaken during weekdays when many people were at work, which may have 

slightly skewed the findings towards the experience of women and the unemployed, who 

were more likely to be at home during the day. However, the consistency of findings 

amongst community- and institutional-level respondents suggests that the impact of such 

dynamics on the quality of the data was minimal. 
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3.2   Ethical considerations 
 

A primary concern in any research project is protecting the confidentiality and well-being 

of respondents. Discussions were held in the strictest confidence and respondents are not 

referred to by name or other identifying characteristics in the presentation of the findings. 

The study’s findings will also be fed back to those who participated in the research, 

including the City of Cape Town’s DRMC, key informants from other departments and 

members of the case study community.  
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CHAPTER 4: FINDINGS ON THE CITY OF CAPE TOWN’S 2006 

WINTER PREPAREDNESS STRATEGY  
 

 

This chapter discusses the institutional-level findings of the study and how well the 

components of the 2006 winter preparedness strategy conform to the principles 

highlighted in the UNISDR framework. It considers the policy framework forming the 

basis of the strategy, the risk reduction measures undertaken by the City and the nature of 

its preparedness, early warning and response activities. 

 

 

4.1   Policy commitment and institutional development  
 

While the creation of an enabling policy framework is primarily a national function, local 

government has a critical role to play in creating inter-disciplinary and multi-sectoral fora 

that facilitate the involvement of public and private, civil society, NGOs and at-risk 

communities in the design and implementation of risk reduction activities. It is also local 

government that translates national risk reduction priorities into action at the local level.  

 

The findings suggest that although the South Africa government has prioritised risk 

reduction at the national level, and put in place a supportive legal and policy 

infrastructure to govern the integration of risk reduction into all spheres of government, 

these national objectives have still to be realised. The City’s 2006 winter preparedness 

strategy incorporated the language of risk reduction, but was primarily concerned with 

contingency planning. While the DRMC tried this year to include a wider range of 

governmental stakeholders in the design and implementation of the strategy, there was 

little interaction between the City and non-governmental stakeholders, and risk reduction 

has yet to be mainstreamed into the activities of other departments.  

 

 

4.1.1   The design of the strategy 
 

The City’s strategy was built around the Major Flooding and Storms Plan, which  set out 

the Metropole’s corporate risk reduction programme and contingency planning for 

flooding events (City of Cape Town, 2006). The stated objective of the plan was to 

facilitate the integration of preparedness and response activities undertaken by the City’s 

Catchments, Stormwater and River Management Directorate, Human Settlements 

Services (formerly the Department of Housing), as well as other emergency and essential 

services “so that [the] effects of severe winter storms are reduced or mitigated as far as 

possible” (DRMC, 2006:4).  

 

While both the National Framework and best practice call for interdisciplinary and multi-

sectoral planning and the active engagement of all stakeholders, including the private 

sector, NGOs, technical experts, communities, traditional leaders and volunteers in 

disaster risk management planning and operations, such actors were only nominally 
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involved in the design of the plan. It was developed by a task team consisting of 

representatives from the DRMC, the city administration and relevant line functions 

during a series of bi-weekly meetings in May and June 2006, which were proceeded by 

monthly coordination and planning sessions. The latter included actors such as the City’s 

Catchments, Stormwater and River Management Directorate, Solid Waste and Social 

Development departments, Human Settlements, the South African Social Security 

Agency (SASSA), and for the first time, the Department of Health,  but the emphasis 

remained on the emergency services associated with a disaster management approach 

(Appendix 1).  

 

Non-governmental entities such as DiMP were invited to make presentations on issues 

such as the City’s early warning system early in the planning process, but only relief 

organisations (the South African Red Cross, Salvation Army, the Mustadafin Foundation, 

HDI Support, the Trauma Centre and the South African National Zakah Foundation 

(SANZAF)) were involved in drawing up the plan – and were only brought into the 

process after several meetings had already taken place. According to the area manager of 

one of the DRMC’s four management areas, the City has in past years held meetings with 

community leaders and ward councillors to discuss whether the plan meets their needs, 

but the upheavals associated with the city’s change of administration diverted political 

attention away from this process.    

 

 

4.1.2   The  features of the plan 
 

While previous plans have been almost entirely responsive, the DRMC has tried to make 

the 2006 document more proactive by incorporating a section on the risk reduction 

responsibilities of governmental roleplayers. The bulk of the plan, however, is dedicated 

to establishing procedures for identifying, reporting and responding to mudslides and 

flooding, including the lines of communication to be followed, the roles of the various 

line functions, and the procedures to be used in identifying and registering victims of 

flooding and providing them with assistance. It also describes the security arrangements 

for ensuring the safety of flood victims at relief sites and both protecting vacated homes 

and those who prefer not to move to temporary relief centres, the financial costs of the 

envisaged flood mitigation and response activities, as well as other budgetary issues 

(DRMC, 2006).  

 

As discussed later, the plan was linked to some structural and non-structural risk 

mitigation activities, but did not for the most part make the connection between the 

winter preparedness strategy and activities aimed at developmentally reducing risk in the 

long-term. The DRMC is working with government departments to identify areas where 

they do and can contribute to risk reduction, but respondents from the DRMC reported 

that this is proving a slow and difficult process. While the DRMC’s role is to coordinate 

the disaster risk reduction and response activities of the City’s departments, staff in these 

institutions often misunderstand the DRMC’s role, and see it as a line-function 

responsible for risk reduction and response. As one respondent noted, “they see the 

Disaster Management Act as our Act, our responsibility”. Many are also dealing with 
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financial and staff shortages and argue that they do not have the capacity to take on risk 

reduction – even though this would often involve only minor changes to their existing 

activities. 

 

 

4.1.2   Institutional issues 
  

The emphasis on preparedness, relief and response, and lack of apparent linkages 

between the City’s annual flood mitigation strategy and longer-term risk reduction goals, 

is partly   explained by the newness of the DRMC and its risk reduction role. The Centre 

was only constituted in its current form in early 2004, and is still both organising and 

positioning itself institutionally and building relationships with other government 

departments. It may also be explained by its institutional roots. The majority of the 

DRMC’s staff were drafted from the civil defence structures that existed prior to the 

promulgation of the Disaster Management Act, and it may understandably take some 

time for the organisation to shift from the disaster management to the risk reduction 

model. It is also in large part explained by the placement of the DRMC within the City’s 

bureaucracy. While the National Framework recommends that the municipal disaster 

management function be placed within the Mayor’s Office (Government of South Africa, 

2005), it is currently located within the emergency services. Within the city’s chain of 

command, the head of the DRMC reports to the head of emergency services, who reports 

to the City Manager, who in turn reports to the Mayor. This relatively low position in the 

city’s hierarchy reportedly hampered communication and the effective coordination of 

line function departments, whose key personnel may hold more senior positions in the 

City’s bureaucracy.  

 

Efforts are underway to raise the profile of the DRMC in the city’s infrastructure. In line 

with the institutional arrangements stipulated in the Disaster Management Act and 

National Framework, the DRMC established a Disaster Management Advisory Forum in 

June 2006. This forum involves senior personnel from each of the relevant line function 

departments, reports directly to the City Manager and will perform an oversight function 

over the city’s disaster management activities. It is envisaged that membership will 

eventually be extended to NGO’s and community representatives. The DRMC is also in 

the process of establishing an Inter-Departmental Risk Reduction Planning Committee, 

which will report to the Advisory Forum. This committee will consist of technical and 

operational personnel from both disaster management and line functions, and will be 

responsible for both disaster-related planning and overseeing the City’s response to 

disaster situations. One of its functions will be to assist in mainstreaming risk reduction 

into departments’ core functions and the city’s integrated development plans (IDP). The 

committee will be complimented by the DRMC disaster operations centre in Goodwood, 

and will delegate tasks to risk and sector specific planning and mitigation teams (see 

Figure 4). 
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Figure 4: The City of Cape Town’s corporate disaster risk management structure  

 
Source: DRMC, personal communication 

 

 

4.2   Risk identification and assessment 

 
Under the UNISDR framework the DRMC should collect information on the nature, 

impact and spatial distribution of both hazards and vulnerability as part of ongoing 

assessment and monitoring activities. The City’s early warning systems should also be 

strengthened to better warn the authorities and members of the public of impending 

hazards, and mechanisms put in place to ensure that this information can be used by 

recipients to alleviate risk.  

 

 

4.2.1   Assessment and monitoring 
 

As in the case of institutional development, the research suggests that the City has yet to 

incorporate detailed risk identification and assessment into its planning processes, 

although the DRMC had made progress in linking the information received through the 

City’s early warning system to its preparedness procedures.  

 
The Major Flooding and Storms Plan included an assessment of the areas most at risk of 

flooding and the potential hazards likely to be experienced, but this was informed by 

neither fieldwork nor the input of at-risk communities. The vulnerability assessment was 

carried out during April and May by the DRMC, the Catchments, Stormwater and River 

Management Directorate, the Health department and members of the Major Flooding and 
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Storms Emergency Planning Task Team, and was based on previous years’ experience, as 

well as concerns about issues such potential power-cuts in the city. There was no detailed 

assessment of community-specific risk factors, and the plan rests on the broad 

understanding that most flooding is due to poor, blocked or non-existent drainage 

systems and development in detention ponds, wetlands and other flood-prone areas.   

 

 

4.2.2   Early warning 
 

The findings also show that while the DRMC had put in place measures to streamline and 

improve the dissemination of warnings amongst city-level stakeholders, little or no 

information was communicated directly to the members of at-risk communities. The 

UNISDR defines early warning as the provision of timely and effective information, 

through identified institutions, that allows individuals exposed to a hazard to take action 

to avoid or reduce their risk and prepare an effective response (UNISDR, 2004b). 

Without this component the current system is not an early warning system but a forecast 

aimed at improving the readiness of institutional roleplayers.  

 

As shown in Figure 5, the South African Weather Service (SAWS) alerts both provincial 

and municipal disaster risk management of approaching poor weather. The Short 

Message Service (SMS) is prefixed with a *7 which automatically sends the warning to 

the city’s 107 emergency call centre, from where it is disseminated to other relevant call 

centres, the city’s disaster management personnel and line functions (see Appendix 2). 

The DRMC’s public awareness and preparedness manager may alert the local media, but 

there are no specific measures in place transmit the information to at-risk communities, 

and it assumed that communities will get the information they need from the diffuse 

sources available to the public at-large.  

 

The assumption that people will obtain the information they need from these sources is 

problematic for several reasons. As noted in the DiMP (2004) report, the media may 

provide warning of impending rain, but no guidance on what people should do in 

response to this information. The assumption that people have access to radios and 

televisions, and that those that do will share this information with those that do not is also 

problematic. Many in the most vulnerable communities do not have radios and 

televisions, or where they do, damage to informal electricity connections during flood 

events render them unusable. ‘Communities’ in informal settlements are also frequently 

highly fragmented, and while some sharing may occur, it is very unlikely that the 

information will reach everyone who needs it (DiMP, 2004). Members of the public can 

contact the 107 emergency call centre for information and assistance, but as noted in the 

next Chapter, it appears that very few people know about the help line.   
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Figure 5: Information flows in the DRMC’s forecast system 
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4.3   Knowledge management 

 
Improved knowledge management constitutes a key component of the UNISDR 

framework. While aspects of knowledge management, such as incorporating risk 

reduction principles into education curricula, may be better implemented by provincial 

and national rather than local disaster management institutions, local institutions have a 

key role to play in collecting and disseminating information on risk reduction and driving 

public awareness and information campaigns. As frontline service providers, they are 

best placed to identify promising indigenous and local risk reduction measures and 

systematically feed these into both institutional and on-the-ground risk reduction 

activities. As in any organisation, a well kept information management system would 

enhance planning and decision-making by the DRMC and other roleplayers. 

 

 

4.3.1   Information collection and management 
 

The DRMC and its partners collect data relevant to their respective functions, which is 

fed into planning and decision-making processes. The DRMC, the Catchments, 

Stormwater and Rivers Management Directorate collect information on the number, 

nature and location of flood events each year, while Human Settlements collects 

information on the City’s informal settlements. The DRMC also records data on the 

number of people affected and the City’s response. Using this information, these actors 

worked together in the run-up to winter to identify informal settlements at particular risk 

of flooding. These ‘hotspots’ were targeted for drain cleaning by the Catchments, 

Stormwater and Rivers Management Directorate, resettlement or, in less acutely affected 

areas, upgrading of housing and drainage facilities.  

 

The findings suggest, however, that this data is not analysed to its full potential. The 

DRMC captures information on annual flooding into Microsoft Excel spreadsheets, but 

the structure of the datasets differs from year to year, making it difficult to compare the 

data from different periods or monitor trends over time – both of which would be useful 

in motivating for and allocating resources. Similarly, while the Catchments, Stormwater 

and Rivers Directorate tried to incorporate its data into a GIS that would allow for spatial 

analysis, the person responsible for this left the directorate for another government 

department and it took several months to replace them, stalling this process. As in the 

case of DRMC, there are inconsistencies between the data from different years, and the 

head of the directorate expressed doubts about the accuracy of the data, noting that much 

flooding in informal settlements goes unreported. 

 

No data was collected on indigenous and local risk reduction measures, and as noted 

earlier there is little or no interface between the DRMC and private and civil society 

stakeholders or at-risk communities around data collection and management. Information 

on at-risk communities’ capacities and risk reduction strategies was collected under the 

auspices of the Disaster Training, Education, Awareness and Marketing (TEAM) project 

discussed below, but this project was only nominally linked to the DRMC’s winter 
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preparedness activities, and at the time of the study respondents working on the project 

reported that it had received relatively little support from the DRMC.
2
  

 

 

4.3.2   Awareness, education and training 
 

The DRMC is responsible for an awareness raising campaign aimed at informing at-risk 

communities - primarily those in informal settlements - about how to protect themselves 

against flooding.  As in previous years, the DRMC printed and distributed a pamphlet, 

available English, Afrikaans and Xhosa on ways to reduce both fires and flooding (Figure 

6). They also distributed press releases in the run-up to winter, spoke on community 

radio, visited schools and shopping centres and spoke at community meetings about how 

to prevent flooding, and what assistance victims of flooding could expect from the City. 

By the DRMC’s own admission, however, education in at-risk communities has been 

only partially effective. This is primarily due to staff shortages, but also the different 

approaches of disaster management officers to education activities. It was reported that 

while some personnel try to meet and speak to as many community people as possible, 

others simply drop off a pile of pamphlets and make little attempt to discuss their 

contents. As noted by one area manager, pamphlets may also not be a very effective 

medium of communication; many in the target communities are only nominally, if at all 

literate, and communities are often inundated with a wide range of flyers and pamphlets, 

leading to ‘pamphlet fatigue’.  

 

There was little in the way of capacity building at the community level. The TEAM 

project aims to help at-risk communities to better identify and manage risk, but as noted 

above it is only superficially linked to the DRMC. The project was initiated by the 

Provincial Disaster Risk Management Centre in February 2006. It is being implemented 

by DiMP with funding from the Development Bank of South Africa, and aims to build 

risk reduction capacities at the community level through community-based risk 

assessment; the development of community-based disaster risk management plans; and 

the training of volunteers to oversee and implement these plans and respond to specific 

hazards such as fire.  

 

 

 

 

 

 

 

 

 

                                            
2
 This was attributed to dynamics within the DRMC’s relationship with its provincial counterpart, and 

concerns over the sustainability of the project. They also felt that it could be partly explained by the 

province’s emphasis on volunteer training, which the DRMC viewed as a primarily responsive activity that 

did not mesh with its efforts to adopt a more proactive approach. 

 



 29 

 

Figure 6: The DRMC’s awareness leaflet 

 
  

 

 

4.4 Risk management  

 
The UNISDR framework identifies the need to strengthen the interface between 

environmental management and development practitioners, as well as incorporate a risk 

reduction perspective into physical and technical measures such as land-use planning and 

the protection of critical facilities. In the South African context, there is also a need to 

integrate risk reduction into the provision of low-cost housing. This requires facilitation 

at both the provincial and national levels, but local disaster risk management institutions 

also have a crucial role to play in growing inter-departmental and inter-disciplinary 

cooperation amongst implementing agencies and service providers.  

 

The research suggests that the DRMC has improved the levels of coordination between 

themselves and the Catchments, Stormwater and Rivers Management Directorate and 

Human Settlements. The Catchments, Stormwater and Rivers Directorate, for instance, 

played a key role in developing the 2006 winter preparedness strategy and was 

responsible for the bulk of the City’s prevention and mitigation activities before and 

during the winter season. This involved measures such as proactive clearing and 

maintenance of the drainage systems in formal and informal areas, as well as 

interventions to reduce the likelihood of mudslides in areas lying below mountain slopes 



 30 

denuded by fire during the summer season. In partnership with South African National 

Parks, these included felling unstable trees, clearing fire-burned slopes of logs and debris 

that could block the intake pipes of drains, putting in place technologies such as silt traps 

and stone gabions to prevent and slow down mud-flows, as well as environmental 

management measures such as seeding slopes to speed up the regeneration of the 

vegetation needed to stabilise slopes (Arton-Powell, 2006).  

 

Other line functions such as the provincial Department of Social Development, the South 

African Social Security Agency (SASSA) and City’s Health service were represented on 

the task team involved in designing the Major Storms Damage Plan, and were recognised 

as having important roles to play in safeguarding the health and well-being of flood 

victims. At the time of the study, however, there was no integration of risk reduction into 

the activities of either these or other institutions concerned with socio-economic 

development – although as discussed earlier, the DRMC is working towards 

mainstreaming risk reduction in the City’s institutions. Mainstreaming is a notoriously 

difficult and lengthy process, and this lack of integration may be explained by the relative 

newness of the DRMC. As discussed earlier, it may also be partly due to the relatively 

low position of the disaster risk management function within the City of Cape Town’s 

bureaucracy and the challenges of bringing developmentally-oriented institutions into an 

area traditionally associated with civil defence. 

 

The DRMC also faces the more general challenges of coordinating risk reduction 

activities in the context of poor inter- and intra-departmental communication and siloism. 

The representative from Human Settlements, for instance, noted that the City had recently 

established a temporary settlement in Langa which was directly on a floodplain and at 

high risk of flooding. There had been no discussion with either the relevant actors in 

Human Settlements or the DRMC concerning the settlement’s placement.  

  

 

4.5  Disaster preparedness, contingency planning and emergency 

management 

 
Local disaster risk management institutions also have a crucial role to play in the design, 

rehearsal and implementation of preparedness, contingency planning and emergency 

measures at the local level. The UNISDR framework indicates that preparedness, 

planning and response should be informed by an early warning system and backed with 

the necessary resources and support from the national government. 

 

The findings suggest that the City’s energies focus on preparedness and response. As 

alluded to repeatedly in this chapter, the Major Storm Damage Plan is primarily a 

contingency plan. While the DRMC has tried to incorporate some proactive risk 

reduction measures, the bulk of the plan is dedicated to establishing processes and 

procedures for identifying of flooded areas, mobilising the relevant institutional 

machinery, and providing relief. 
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These procedures were not rehearsed in the lead up to the winter season, but as discussed 

earlier, regular meetings were held prior to and during winter in order to monitor the 

roleplayers’ state of readiness and iron out procedural kinks and blockages.  

 

Most respondents felt that the DRMC had greatly improved levels of communication and 

coordination between the different actors involved in implementing the winter 

preparedness strategy. The channelling of early warnings through the DRMC, for 

example, has streamlined information flows and ensures that relevant parties receive the 

information they need. Only two relief centres were opened this winter due to flooding in 

the Kosovo and Nomzano informal settlements in Phillippe and Strand respectively, but 

those involved reported that the established processes and procedures worked well.
3
  

 

Despite these improvements, the City’s risk reduction activities are constrained by 

insufficient funding. In line with Pelling and Holloway’s (in press) observation that 

disaster management is inadequately resourced in South Africa, several respondents 

reported that their institutions had insufficient human and financial resources to tackle the 

root causes of flooding. The respondent from the Catchments, Stormwater and Rivers 

Management Directorate, for instance, noted that while many areas Cape Town have 

inadequate drainage infrastructure, the directorate’s R 50 million allocation only just 

covers the costs of cleaning and maintaining the existing stock, and fails to address the R 

800 million infrastructural upgrading backlog that exists for the city’s formal areas alone. 

 

Respondents also raised concerns over the identification of flooding. At present there is 

no formal process for identifying flooded areas. When it rains heavily, local disaster 

management staff usually drive out to flood-prone locations within their area to assess the 

extent of flooding. The categorisation of an area as flooded is based on a subjective 

judgement call. While previous year’s preparedness plans have defined flooding as the 

extensive pooling of water in and around a dwelling that lasts for at least 24 hours, this 

definition was removed from the 2006 plan on the grounds that it prevented many poor 

communities from receiving the help they needed. The 2006 plan defines flooding as: 

 

A temporary rise in water level or the overflow of water onto land not 

normally covered by water that results in socio-economic disruption, 

property damage or threatens the health and safety of the public (DRMC, 

2006:5).  

 

This definition covers flooding of very different severities. Some officials apply the rule 

of thumb that water above the ankle level can be considered flooding. Others work on 

what they perceive to be the need of the community. This flexibility, together with the 

                                            
3
 This year saw moderate levels of rainfall between May and September. Although Cape Town received a 

high of 117 mm of rain in June 2006, average rainfall levels were lower than in 2005 and 2004, with this 

season the third driest for the last six years. Several respondents attributed the lack of flooding to the City’s 

efforts to mitigate flood risk. Analysis of average rainfall levels against the number of relief centres opened 

indicate that the low levels of reported flooding are in line with lower levels of rainfall, and may even have 

been higher than in years with commensurate levels of rainfall (see Appendix 3). 
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generally ad hoc identification of potentially flooded sites, means that some affected 

communities were not identified, while the more assertive called on disaster management 

for relatively mild flooding.  
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CHAPTER 5: FINDINGS ON TR SECTION’S EXPERIENCE OF 

THE CITY’S RESPONSE TO FLOODING  
 

 

This chapter discusses the findings of the community-level research. The findings suggest 

that while there has been little emphasis by either the DRMC or its partners on 

encouraging and facilitating community participation, the activities that have been 

implemented may not be trickling down in a meaningful way to at-risk communities. The 

chapter begins by briefly describing the TR community and the risks it faces. It then 

examines the DRMC’s reported activities in the area and the communities’ knowledge 

and experience of these activities. 

 

 

5.1   The TR community  
 

The TR settlement is lies adjacent to Site B, Khayelitsha, on the flood prone Cape Flats, 

south of Cape Town International Airport. Much of Khayelitsha is located on the Kuils 

River and Swartklip Vlei wetlands. TR Section is located on a gentle slope, with the 

lower part of the settlement – TR C Section - extending into the northern end of the 

Swartlip wetland (Figure 7). According to records kept by the Catchments, Rivers and 

Stormwater Management Directorate, this part of Khayelitsha experienced 13 incidents 

of reported flooding between January 2001 and December 2005. There is no 

disaggregated data on the number of people affected by these incidents, but the DRMC’s 

data for the period suggest that at least 6490 people and 1678 dwellings were affected by 

flooding during this period. The Swartklip wetland dries out during the summer, but it is 

permanently covered by several inches of water during the winter.  

 

A CRA carried out under the auspices of the TEAM project during the last week of 

August 2006 identified flooding as a major problem in the settlement, with residents 

rating flooding as the second greatest hazard after poor environmental health. They noted 

that poor drainage in the settlement results in the roads becoming water channels when it 

rains, with much of this run-off flowing into people’s houses (DiMP, 2006). Those living 

in TR C section were considered most at risk of flooding because of their position at the 

bottom of the hill, the area’s lack of drainage and its proximity to the wetland. The 

situation is aggravated by TR C Section’s location on private land, which prevents the 

area being serviced by city (DiMP, 2006). Flooding is worst towards the end of winter 

when the ground becomes waterlogged. It results in loss and damage to possessions, 

including bedding, clothes, furniture, food, school books and identity documents, as well 

as illnesses such as influenza, cholera, chest infections and skin rashes. Such losses serve 

to deepen the poverty in the area, as people often do not have the money to replace what 

lose (DiMP, 2006). 

 

 

Figure 7: Location of TR Section* 
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5.2   Disaster management’s activities in the community  
 

According to the local disaster manager there was no flooding in the area this season, and 

the official’s activities focused on education and awareness raising, as well as monitoring 

areas for blocked drains and other technical problems. The awareness raising activities 

reportedly took the form of school visits, where he spoke about how to reduce the risk of 

fire and flooding, speaking at community meetings, running question and answer sessions 

in busy public areas and distributing pamphlets. He focused on populations from areas 

identified as at particular risk of flooding, including those living in TR section.
4
 The 

official reported that he and his small team of volunteers tried to target at-risk 

communities at least two to three times a year, but that it was difficult to to maintain a 

continued presence throughout the whole of Khayelitsha. He also tried to meet regularly 

with community leaders to both share information and find ways of dealing with issues 

and problems.  

 

However, there appear to be both political and security issues preventing effective 

communication and collaboration. The local disaster manager reported that he and his 

colleagues were afraid to go into many parts of Khayelitsha, including TR Section, for 

                                            
4
 Other identified areas included R Section, TR Section, RR Section, Monwabisi Park and BM Section. 
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fear that they would be hi-jacked. He also argued that his team faced resistance from 

ward councillors and community leaders, who he maintained wanted to monopolise risk 

reduction activities for their own benefit. He gave the example of an unsuccessful attempt 

by disaster management to distribute fire prevention kits. These consisted of a holder to 

keep candles and paraffin upright, but when the stoves were not distributed through 

particular councillors, they spread the rumour that the kits increased the risk of fire, 

resulting in the them being refused and discarded. This incident points not only to the 

often conflictual power dynamics that exist within ‘communities’ (see, for example, 

Kepe, 1997), but also the poor levels of communication between disaster management 

and the community, and their insufficiently participatory approach risk reduction. As 

noted by Mileti, community participation in the design and implementation of new 

technology not only tailors it to the needs of communities, but increases the likelihood of 

it being embraced by target recipients (Mileti, 1999).  

 

As with the other disaster management staff spoken to, the official agreed that there is 

little in the way of an early warning system, although he reportedly alerted community 

people to approaching storms. This was done primarily via Zibonele, Khayelitsha’s 

community radio station. He also reported telephoning ward councillors and putting those 

in charge of the identified community halls on alert. He noted that early warning is often 

a double edged sword; while warnings may allow people to take pre-emptive action, 

weather is unpredictable, and frequent unrealised warnings may serve to desensitise 

recipients, reducing the likelihood that they will act on the information. He nevertheless 

felt that the messages received from the SAWS were easy to relay and provided 

information, such as the likely duration of events, which allowed for better planning. 

 

 

5.3   The community’s experience of disaster management  
 

Few of the community members had had any contact with someone from disaster 

management. Participants in one of the focus groups had received flood relief from the 

City in 2001, when many of TR C Section’s residents were accommodated in the nearby 

Andile Msisi community hall, but most respondents reported little or no interaction with 

either disaster management or other city institutions in respect to flooding.  

 

The community has also for the most part had to rely on its own resources when it floods. 

Respondents spoke of reporting flooding to their ward councillor, but not receiving 

assistance. During the city-wide flooding of 2004, for example, rising water levels 

resulted in serious flooding, but despite reporting the flooding to the councillor, the 

community was left to fend for itself. Interestingly, despite the local disaster manager’s 

assertion that there had been no flooding this year, respondents had reported flooding to 

the councillor.  

 

It is not clear whether this lack assistance is due to a breakdown in communication 

between the ward councillor and disaster manager, or whether it is due to reported 

incidents falling outside of the city’s definition of flooding. It was not possible to discuss 

this issue with the ward councillor, but it is clear that definitional issues are a factor. 
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Respondents noted that where flooding is successfully reported, it often takes several 

hours before someone comes to assess the extent of the flooding, by which time the water 

has subsided, or been cleaned out of peoples’ homes. This presents a dilemma: given 

limited resources it is understandable that the city must establish criteria for assistance, 

yet even people whose houses are only temporarily flooded may have their belongings 

ruined, and like their more severely flooded counterparts, suffer from damp houses, 

bedding and clothing.  

 

None of the respondents had received information on how to reduce the risk of their 

houses being flooded, and none had seen the pamphlet disturbed by the DRMC. It is 

anyway unclear to what extent the information provided in the pamphlet would help to 

reduce risk. While the pamphlet primarily advocates raising the level of one’s house to 

prevent flooding, many people are already doing this by laying a slab of concrete, or 

more often, using zinc sheeting to build a retaining wall which is filled with sand and 

either covered with carpeting or wooden slats (Figure 8). Some also use planks to divert 

water away from their doors. They noted, however that these materials are often 

prohibitively expensive, and in the case of sand, have to be replaced every year, which 

acts as a further disincentive to their use. The participants in the CRA also reported that 

most of those who build in the worst affected parts of TR C section are newcomers to the 

area, who given the limited space available, have little option but to build there. They 

further explained that these people often do not trust the advice of the long-standing 

residents, who they believe are trying to sabotage their efforts (DiMP, 2006). 

 
Figures 8: community-level flood mitigation measures 

 

         

 

As in the case of preventative messaging, none of the participants had ever received any 

information from disaster management informing them of an approaching storm, and 

received all their information from public radio stations. These appear to have been 

Figure 8a: the level of this house has been 

raised using a combination of sand and 

planking. The carpet-covered step in the 

foreground leads to the raised interior. Note the 

sand packed against the side of the dwelling to 

prevent the in-flow of water from the street.  

Figure 8a: this house has been raised by 

laying sheets of zinc sheeting and concrete 

blocks around the plot to form a retaining 

wall, which was filled with sand.  
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national and city-wide rather than community stations. None had heard of the 107 

emergency call centre. Most, however, thought that an early warning system was 

unnecessary, as even if they receive advanced warning of an impeding storm, they have 

nowhere to go and feel they can do little to protect their houses and belongings beyond 

lifting things off the ground.  

 

The case study illustrates the problems associated with disseminating warnings through 

the public media, which as noted earlier requires not only access to radios and televisions, 

but that community people share the information. As in most informal settlements in the 

city, the residents of TR Section rely on illegal electricity connections which may be 

knocked out or disrupted during major weather events. As discussed above, there is also a 

lack of trust between people in the TR Section - illustrated by the tensions between 

newcomers and more established residents - which is likely to inhibit the flow of 

information. Even where information is shared, the credibility issues that exist may 

prevent it being acted upon, as people may not trust others to provide accurate 

information. 
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CHAPTER 6: APPLICATION OF THE UNISDR FRAMEWORK TO 

THE CITY’S 2006 WINTER PREPAREDNESS STRATEGY 
 

 

Taken together, the institutional- and community level findings suggest that although the 

DRMC has tried to adopt a more proactive approach that incorporates risk reduction 

elements, the City of Cape Town has some way to go before its planning and practice 

conforms to international best standards. Table 1, below, summarises these findings. It 

shows that while the DRMC established a relatively well-coordinated institutional-level 

response to flooding, it did not meaningfully address the vulnerabilities driving flood risk 

in the city’s informal settlements. Moreover, while best practice emphasises the 

importance of involving at-risk communities in the design and implementation of risk 

reduction and management tools, there was little or no interface between the DRMC and 

private and civil society stakeholders, or at-risk communities. Application of the 

UNISDR framework shows that: 

 
i)  Political commitment and institutional development are still lacking:  
 

The Major Storm Damage Plan employs the language of risk reduction, but remains 

primarily a contingency plan. The findings suggest that while the DRMC has tried to 

adopt a more proactive approach, it has yet to fully buy-in to the principles of risk 

reduction and still operated in the disaster management rather than disaster risk 

management mode. While the DRMC improved the levels of coordination and 

collaboration between roleplayers such as the Catchments, Stormwater and Rivers 

Management Directorate, Human Settlements, the emergency services, the Department of 

Social Development, SASSA and the Department of Health in implementing the 

objectives of the plan, risk reduction was not integrated into the City’s broader 

development goals. This seems partly due the mindset of the City’s disaster management 

officials, but may also be linked to the newness of the function, limited staff, and argued 

by Holloway (2003) and Pelling and Holloway (in press), the fact that developmentally-

oriented institutions do not see disaster risk management as their responsibility. The 

relatively low status of the DRMC within the City’s hierarchy also provides the DRMC 

with insufficient authority to drive the risk reduction agenda, and suggests that the City’s 

leadership too has yet to prioritise risk reduction. 

 

The City is putting in place institutions to assist in the mainstreaming of risk reduction 

across all government departments, but it is unclear how effectively these will address the 

challenges faced by the DRMC in fulfilling its mandate. This suggests that while local 

disaster risk management institutions have a crucial role to play in driving and 

coordinating risk reduction, the goals of the UNISDR framework can only be realistically 

achieved where disaster risk management institutions are given sufficient authority to 

network with the senior management of other departments. This sentiment is echoed in 

the National Disaster Management Framework, which calls for the disaster risk 

management function to be placed within the Presidency, and at the provincial and local 

levels, the Office of the Premiere and the Mayor respectively. 
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ii) Planning and implementation are not informed by ongoing risk and vulnerability 

assessment: 

 

The City has yet to incorporate ongoing research and analysis into its planning and 

implementation processes. A CRA was carried out in TR Section under the auspices of 

the TEAM project, but such assessments are not carried out by the DRMC, and the winter 

preparedness strategy was not informed by any field- or community-based research. This 

not only works against the UNISDR’s goal of building the risk reduction competencies of 

at-risk communities and other stakeholders, but is likely to make it harder to both 

implement and sustain activities at the community level, and make them less responsive 

to the needs of those they target.  

 

The DRMC has strengthened the City’s early warning system to better inform the 

authorities of impending bad weather. It is clear, however, that the current early warning 

system aims to improve the readiness of institutional roleplayers rather than equip at-risk 

communities with the tools to protect themselves against flooding. However, while the 

UNISDR framework suggests that this is a significant area of weakness, the research 

indicates that it may be inappropriate to over-emphasise early warning in Cape Town’s 

urban context. The early warning systems described in the literature are designed to 

address acute flooding caused by flash floods, rising river levels, sea swells and 

mudslides. While such flooding occurs in Cape Town, most takes the form of insidious, 

chronic flooding that is primarily the result of a rising water table, the soil becoming 

water-logged and road run-off, which are exacerbated by clogged or inadequate drainage 

systems. Water rises through the floor of dwellings, and while the level may subside 

during dry spells, residual moisture remains. This makes early warning difficult, as there 

is often not a specific event to warn about and there is frequently little that people can do 

to protect themselves. This suggests that while there remains a need for an early warning 

system to alert both the DRMC and communities to the prospect of mudslides, burst river 

banks and exceptionally severe storms, the focus in the city’s informal areas should be on 

installing, maintaining and cleaning drainage systems, upgrading infrastructure and 

equipping communities to prevent and manage flooding.  

 

 

iii) There is little in the way of information collection, management and 

dissemination: 

 

While the DRMC and institutions such as the Catchments, Stormwater and Rivers 

Directorate and Human Settlements collected information relevant to their respective 

activities, this information was not used to its full potential in designing and 

implementing the winter preparedness strategy. The data was nominally analysed and the 

information was not disseminated beyond stakeholders involved in the design and 

implementation of the strategy. The systematic collection and analysis of data, as well as 

monitoring and evaluation of the City’s plans and processes, would improve the quality 

of decision-making, enable the more effective allocation of resources and allow the 
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DRMC and its partners to strengthen future strategies by incorporating lessons learned 

from earlier strategies. 

 

There was no monitoring and evaluation of the winter preparedness strategy. No 

information on indigenous and local risk reduction measures was collected, and there was 

little or no interface between the DRMC, private institutions, civil society and at-risk 

communities concerning data collection and management. Data on the TR community’s 

capacities and risk reduction strategies was collected during the CRA conducted under 

the auspices of the TEAM project, but as in the case of risk and vulnerability assessment, 

such research did not form part of the City’s planning and implementation processes. 

Such information could not only inform the City’s risk reduction strategies, but create 

opportunities for supporting and scaling-up local risk reduction strategies. 

 

The findings also suggest that the City’s current education and awareness raising 

activities may not be reaching at-risk communities, and that the current packaging of 

materials may be inappropriate. This suggests that need for further research into the 

effectiveness of the City’s approach, and alternative materials and dissemination 

mechanisms. 

 

There were no measures in place to build the capacity of at-risk communities to manage 

and alleviate flood risk. The TEAM project was assisting communities to design and 

implement risk reduction activities, but as stated already, the project operates 

independently of the DRMC. It takes time to build capacity at the local level and requires 

the allocation of personnel and resources to drive, monitor and provide support the 

process. The DRMC does not currently have either the resources or the expertise to 

implement and sustain a capacity building programme, but done well such a programme 

presents valuable opportunities for long-term risk reduction.  

 

 

iv) Efforts are being made to strengthen the interface between the DRMC and other 

risk reduction stakeholders 

 

The DRMC has improved the levels of coordination between themselves and the 

Catchments, Stormwater and Rivers Directorate and Human Settlements, although 

problems of inter- and intra-institutional communication continued to hamper the 

implementation of risk management strategies. The Catchments, Stormwater and Rivers 

Management Directorate, in particular, contributed to the proactive reduction of risk 

through is drain cleaning and maintenance activities and the use of environmental 

management tools to reduce the risk of mudslides. The City’s risk reduction activities had 

yet tackle issues of socio-economic development, however, and there remained a need to 

involve developmentally-oriented institutions such as the Departments of Social 

Development and SASSA in risk reduction activities. Such integration is crucial if risk is 

to be reduced in the long-term. 

 

 



 41 

v) The DRMC has strengthened disaster preparedness, contingency planning and 

emergency management 

 

The DRMC has put in place a strong institutional response to flooding in the City of Cape 

Town. In line with the principles of the UNISDR framework, early warning information 

was linked to institutional preparedness, and it appeared that the City was able to respond 

rapidly to the flooding in Phillippi and Strand, although ad hoc flood assessment and 

identification processes resulted in some flooded communities not being identified.  

 

As with the other aspects of the 2006 strategy, however, communities were not involved 

in the City’s preparedness activities. The residents of TR section had had little or no 

interaction with the local disaster management official, did not know who he was or how 

to contact him, and were unaware of sources of assistance such as the 107 emergency call 

centre. They relied on the ward councillor to report flooding to the local disaster manager 

and it is not clear to what extent the councillor relayed this information. The absence of a 

community-local government interface clearly leaves prevents many vulnerable groups 

from access the assistance they need, and is likely to undermine the good work done in 

strengthening the City’s institutional response to flooding. This suggests the need for 

both improved efforts to disseminate information on the 107 emergency call centre and to 

explore and facilitate ways of addressing information blockages at the community level.  

 

 

Table 1: Summary of findings 
    AREA INSTITUTIONAL-LEVEL 

FINDINGS 

EXPERIENCE OF TR 

SECTION 

 Political commitment 

and institutional 

strengthening  

 Poor placement of the DRMC 

 Development of institutions 

 Institutionally-focused 

decision-making 

 No community 

involvement in decision-

making 

 Risk identification and 

assessment 
 Nominal assessment 

 Institutionally-focused early 

warning 

 Province-led risk and 

vulnerability assessment 

(TEAM project) 

 No early warning 

 Knowledge collection 

management and 

dissemination 

 Data on flooding collected but 

not maximised for decision-

making purposes  

 No data on indigenous and 

local risk reduction measures 

 Limited public awareness  

 No information on how to 

reduce risk 

 Province-led capacity 

building (TEAM project) 
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 Risk management  Technical measures,  some 

environmental management 

 Few linkages to development-

oriented activities 

 Limited interaction with 

City institutions 

 Preparedness and 

response 
 Contingency planning 

 Increasingly effective 

institutional  response 

 Inadequate resources 

 No interaction with City 

institutions 
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CHAPTER 7: CONCLUSION AND RECOMMENDATIONS 

 

 
The City of Cape Town has performed admirably in strengthening its institutional 

preparedness and response to flooding in the Metropole, but has yet to fully embrace 

either the principles of developmental risk reduction or public participation advocated by 

the UNISDR framework. The findings also suggest that there are lessons to be learned 

about the applicability of the UNISDR framework to risk reduction policy and practice in 

Cape Town. Several recommendations can be made on the basis of these findings. These 

include: 

 

 

i) Areas for further research 

 

Questions over the relevance and applicability of early warning systems in Cape Town’s 

urban context suggest a need for research into alternatives risk reduction measures. There 

is also a need for research into how the City’s education and awareness raising activities 

can be improved. This should include research into the nature of the messaging, the 

media used to disseminate information and tools for reaching illiterate populations. The 

findings further suggest a need for information on the indigenous or local risk reduction 

strategies, how these can be supported and whether they can be scaled-up to the city as a 

whole. 

 

 

ii) Implications for policy 

 

Effective, long-term, developmental risk reduction requires both political commitment at 

the highest levels and that the institutions tasked with driving the risk reduction agenda 

have sufficient authority to engage with stakeholders at all levels and across all 

government departments. As suggested in the National Disaster Management 

Framework, the City should consider placing the function in the Mayor’s office, where it 

will be better placed to engage at these levels. 

 

 

iii) Priority action areas for the City of Cape Town’s DRMC 

 

The research also suggests specific areas where the DRMC could strengthen future winter 

preparedness strategies. The findings suggest the need: 

 

 To integrate risk reduction across all spheres of government: The DRMC should 

continue to strengthen its relationships with other government departments. 

Developmentally-oriented institutions should be engaged not just as providers of relief 

but as stakeholders with an important role to play in reducing and managing risk.  
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 For inclusive planning, decision-making and implementation: the City should 

engage with private institutions, civil society and at-risk communities and bring these 

stakeholders into the design and implementation of its risk reduction activities. The 

DRMC should create mechanisms to facilitate the participation of at-risk groups and 

other non-governmental stakeholders in the design and implementation of future 

winter preparedness strategies 

 

 To engage with communities about the City’s preparedness and risk reduction 

activities: Mechanisms should be put in place to disseminate information about the 

City’s preparedness and response activities. Information about the 107 emergency call 

centre, in particular, should be disseminated more widely. 

 

 For ongoing risk and vulnerability assessment: Accurate information is essential 

for informed decision-making. The DRMC should put in place mechanisms to collect 

detailed information on the drivers of risk and vulnerability in flood-prone 

communities. The DRMC should consider routinely complementing its future risk 

analyses with a representative sample of community-based assessments.  

 

 Improved information management: Mechanisms should also be put in place to 

improve data collection processes and feed information into policy design and 

implementation. The DRMC should standardise the collection and capturing of data 

on flooding incidents and the City’s response and comprehensively analyse this data 

with a view to informing decision-making. The DRMC should also explore ways to 

streamline data collection in its partner institutions and ensure that this data is 

comparable with that collected by the DRMC. Future winter readiness programmes 

should be monitored and evaluated and the lessons learned incorporated into planning 

and implementation. 
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APPENDIX 1: STAKEHOLDERS INVOLVED IN THE DESIGN AND 

IMPLEMENTATION OF THE WINTER PREPAREDNESS 

STRATEGY 

 
 City of Cape Town: Disaster Risk Management Centre (DRMC) 

 Provincial Government: Disaster Management Centre 

 Provincial Government: Department of Social Services and Poverty Alleviation / 

South African Social Security Agency (SASSA) 

 Provincial Government: Department of Education 

 City of Cape Town: Roads and Stormwater Department (Catchment, Stormwater and 

River Management directorate) 

 City of Cape Town: Fleet Operations 

 City of Cape Town: Human Settlements Services 

 City of Cape Town: Communications and Marketing 

 City of Cape Town: Municipal Police Department 

 South African Police Service (SAPS) 

 City of Cape Town: City Health Services 

 Fire and Rescue Service 

 City of Cape Town: 107 Emergency Call Centre 

 City of Cape Town: Technical Operations Centre (TOC) 

 City of Cape Town: Corporate Call Centre  

 Provincial Government: Metro-EMS 

 City of Cape Town: Social Development Department (Sports and Recreation) 

 City of Cape Town: Solid Waste Management 

 City of Cape Town:  City Parks 

 Transport Planning and Traffic Signals 

 City Electricity (red 1) and Eskom  (linked to electricity interruption plan) 

 Relief organisations: 

o HDI support  

o South African Red Cross  

o The Mustadafin Foundation   

o Salvation Army   

o Sanzaf  

o Trauma centre  
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APPENDIX 2: THE CITY OF CAPE TOWN’S EARLY WARNING 

SYSTEM 
 

 

In keeping with its coordination role, the DRMC has also consolidated the dissemination 

of early warning information within its office. While certain line functions would 

previously receive multiple warnings, from both the South African Weather Service 

(SAWS) and disaster management, forecasts are now channelled through provincial 

disaster management and the DRMC, who disseminate them to the relevant institutions. 

 

 The SAWS sends a short message (SMS) announcement to provincial disaster 

management and the DRMC notifying them of the forecast event. As found in the 

DiMP (2004) assessment, there is no formalised procedure whereby disaster 

management confirms receipt of the messages, but it is expected that the DRMC will 

contact the SAWS to discuss the forecast.
5
 The warning is also posted on the SAWS’s 

website and distributed to the media.  

 

 Provincial disaster management usually contacts the DRMC to confirm receipt of the 

warning.  

 

 The SMS sent by the SAWS to disaster management is prefixed with a *7 which 

automatically sends the warning to the city’s 107 emergency call centre, from where it 

is disseminated to other relevant call centres, the city’s disaster management personnel 

and line functions. The call centre is required to confirm receipt of this message, but 

other actors need not, and usually do not. It emerged during the early planning 

sessions that some roleplayers, such as Human Settlements and the Department of 

Health did not always receive the SMSs, but this problem appears to have been 

addressed. The DRMC’s communication officer may also send a press release to the 

media.  

 

 Area managers and/or their disaster management officials are then responsible for 

notifying other necessary parties, such as community volunteers. In many cases local 

staff will also contact community radio stations in order to further disseminate the 

warning to members of the public – although it is not clear how institutionalised this 

layer of the system is.  

 

The SAWS now tries to provide information at least three to four days ahead of time, to 

provide as precise information as possible on the area to be affected and the duration of 

the event. It has also tried to simplify the language used in the warnings and to avoid 

using jargon.  

 

                                            
5
 The respondent from the SAWS was actually against a formalised confirmation system, arguing that a 

multitude of phone calls and messages would simply serve as undesirable distraction, particularly in the 

run-up to a major weather event. 
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APPENDIX 3: RAINFALL LEVELS OVER THE LAST SIX YEARS 

 

 
Maximum and average rainfall between May and September (2000-2006) 
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*Source data courtesy the South African Weather Service (SAWS) 

 

 

Number of relief centres opened compared to average rainfall between May and 

September (2000-2006) 
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*Source data courtesy the South African Weather Service (SAWS) 

 


