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ABSTRACT

The post-apartheid era in South Africa demonstrated a grand shift in the country’s legislation. Local
government legislation was particularly affected, as it was at the municipal level that the policies of
apartheid were visible. Part of addressing the legacy of spatial segregation included a suite of legislation
aimed at addressing the legacy of apartheid and the deep socio-economic inequality present by ensuring
that local government had high levels of autonomy. By forging the concept of “developmental local
government”, the legislation cemented local government as an active branch of state, able to address the
post-apartheid goal of redistribution. My research focuses on one aspect of this legislation, the
categorizing of municipalities. South African local government legislation is outlined in a way that
provides greater autonomy to municipalities that are deemed “metros” whilst simultaneously describing
the model of “cooperative governance” which describes all levels of government as being equally crucial
and able to perform governance. The case of Buffalo City Municipality (BCM) forms the focus of my
case study because it is an example of a small city that was promoted to ‘metro status’. My research
teases out the political and technical hopes, dreams and realities of ‘metro status’. It relies on a narrative
qualitative inquiry based on the input from 19 interviewees (including academics, national government
ministers and municipal employees) and an analysis of the governmental, legislative and media archives

focussed on the local government transformation in the country.

Being prompted by the work of Jennifer Robinson, who asks scholars to consider the trajectory of urban
labels and the theories they are grounded in, 1 do not take for granted the jurisdictional/legislative label
of “metro” and I seek to answer the question: Is bigger better? Further, the growing questions on the
absence of scholarly research on smaller cities gives this research room to ask questions regarding a city
caught between larger and smaller cities. BCM demonstrates a municipality whose hopes to be a big city
may have been rooted more in appearances rather than in fact. Whilst the term metro speaks to a set of
technical assumptions of the characteristics of a city, BCM demonstrates an example of how politics
plays a large part in how local government policy is enacted. Where ‘metro status’ can be perceived
simply as a change in jurisdictional status, BCM demonstrates that even for a small city the prestige of
‘metro status’ brings a slew of political and governmental infighting at local, regional and even national

level.
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CHAPTER 1: INTRODUCTION

Over the past century, South African cities have experienced a trajectory of urban growth and change
that differs from most cities across the globe. The almost century-long era of segregation resulted in a
sprawled urban landscape unique to the country. This landscape finds its roots in the policy of dissuading
black urbanisation. Though many are familiar with the Group Areas Act of 1950 — the act that ushered
in the era of apartheid — the beginning of legislated segregation dates back further in the country’s history.
However, the Group Areas Act established “more convoluted, influx controls [which] became more
extensive and stringent, and their implementation became increasingly coercive and draconian” (Turok,
2012:13). Nevertheless, the predecessors to the Group Areas Act are important as they provide a
historical background and grounding to the escalated policies under apartheid (Mabin & Smit, 1997; Nel,
1990 & 1991; Ramutsindela, 2013; Robinson, 1990; Turok, 2012). The Native Land Act of 1913
demonstrates an initial push to restrict the land tenure of the indigenous black population. The black
reserves were conceived as the domicile of the black people, limiting their opportunity to own property
or live outside these areas. The Native Urban Areas Act of 1923 was an extension of this policy, which
acknowledged that despite segregation, there was a clear presence of black people in the cities and towns
which required a similar exercise of restriction: separate locations within the urban area for the
indigenous black population. As Ramutsindela (2013:295) puts it, “spaces constructed by means of land

were inseparable from a vision of society.”

The intent to control not only the location but also the movements of the native population produced a
fragmented spatial landscape at the local level (Jeeva & Cilliers, 2020; Mabin, 1989; Nel, 1990 & 1991;
Ramutsindela, 2013; Robinson, 1990; van der Merwe, 1992 ). Scholars have demonstrated, however,
that despite decades of legislated separation, the livelihoods of the black population were inextricably
tied to these white cities and towns (Mabin, 1989; Nel, 1990; Robinson, 1990). Despite being politically
conceived as belonging to the homelands (black reserves, Bantustans), the black population was
economically and socially intertwined in the cities. This conception of black people belonging outside,
but operating within white South African spaces, produced a “displaced urbanisation” (Mabin, 1989:1;
van der Merwe, 1992:103).

Many colonized nations experienced similar limitations of movement and location(Bakker et al., 2008;
Kooy & Bakker, 2008; de Boeck, 2020), which resulted in similar existence sprawled urbanisation.
However, As Ballard and Steyn (2013: 1) write: “apartheid in South Africa tried to establish a particular
moral order through spatial arrangements, the physical distance between races being largely understood
to sanctify moral distances.” The reality of homelands was not segregation as conceived in many

colonized nations. These homelands acted as “separate” nations, though they were not fully autonomous



from the national government. Rather the apartheid government enforced a system that alienated the
indigenous population from the urban, “white” population. This is further complicated by the fact that
some “South Africa” white towns and cities had close proximity to homelands. This created a
complicated relationship within such locations, where the boundaries between “nations” were blurred
because of the need for labour in the white cities, and the need for resources from the black homelands.
Thus, heavy movement between this locations occurred, whilst the legislative and physical distance
remained (Swilling, 1987; Nel, 1990). While a further analysis of this reality is beyond the scope of this
dissertation, it is mentioned as it caused such a fragmented spatiality of apartheid required a long-term
(1993-2000) restructuring process to address the unintegrated, undemocratic government; a process
which the Local Government Transition Act (LGTA) initiated (Bekker et al., 1997; Cameron, 1999;
Giraut, Maharaj & Moriconi-Ebrard, 2002; Local Government Transition Act, No. 209 of 1993, 1994;
Maharaj, 1997 & 2002).

South Africa’s democratisation process concurred with the production of a new Constitution (The
Constitution of the Republic of South Africa, 1993) aiming to guide the new nation. Deliberations
between struggle stalwarts and the ruling apartheid party, the National Party (NP), were the key means
to determining the future governance of the country. However, the Constitution (The Constitution of the
Republic of South Africa, 1993) promulgated on 28 January 1994 as a result of these deliberations was
not the final Constitution. Instead it acted as an interim Constitution for the yet inchoate democracy,
setting the terms of the first democratic election on 27 April 1994 and leading to the inauguration of
President Nelson Mandela (The Constitution of the Republic of South Africa, 1993). The Constitution of
the Republic of South Africa, 1996 — the final constitution - would only be promulgated on 8 May 1996,
after continued deliberation in the democratic parliament. Notably, the timeline of the democratisation
of local government lagged behind the process at the national level. While at the national level the
government relied on the interim Constitution (The Constitution of the Republic of South Africa, 1993)
to guide the transitioning government, the Local Government Transition Act (Local Government
Transition Act, No. 209 of 1993, 1994) - LGTA - acted as the guiding document for the local
government democratisation process. The LGTA (ibid.) described three phases that encompass the steps
to democratisation (Error! Reference source not found.): the pre-interim, interim and final phase. The
pre-interim phase began on 2 February 1994 with the promulgation of the LGTA and ended with the
first democratic local government elections on 1 November 1995 across most of the country, and 29
May 1996 in the provinces of the Western Cape and KwaZulu-Natal (KZN). The interim phase began
with the first democratic local government elections and ended with the second democratic local
government elections. And the final phase began with the second democratic local government elections

on 4 December 2000. The final set of local government legislation, which described the final structure



of local government, was written and promulgated during the interim phase (“1995-96 South African
municipal elections - Wikiwand”, n.d.; “2000 South African municipal elections - Wikiwand”, n.d.;
Bekker et al., 1997; Maharaj, 1997).

Interim constitution Final Constitution
28 January 1994 8 May 1996

First Democratic Election
27 April 1994

Local Government
Demarcation Act
&

Local Government
Structures Act
1 February 1999

Local Government Transitions Act
2 February 1994

Pre-interimPhase InterimPhase Final Phase
2 February 1994 1 November 1995 4 December 2000

Figure 1. Phases of local government democratization source: Nakkungu, 2022

Although some scholars (Maharaj, 2002; Ramutsindela, 2013) have questioned the transformative
potential of the LGTA (Local Government Transition Act, No. 209 of 1993, 1994), this Act allowed for
a more integrated South Africa by reducing the number of municipalities from about 1260 (under
apartheid) to 843 (Maharaj, 2002). It allowed for the initial de-racialisation of local government, as well

as establishing a greater form of representation for the previously excluded population.

This complete shift in dispensation required political and technical argumentation which Hall (1993:289)
might describe as “powering and puzzling”. He understands “puzzling” as an act of working through
policy to create new ideals and means of governance, and “powering” as an act of the political will to
the electorate and leverage general consensus to influence policy and institutional outcomes (ibid.).
Whilst there was a political body responsible for determining the democratic future of the country —
referred to as the Convention for Democratic South Africa — the responsibility for deliberating on the
local government structure was left to the Local Government Negotiating Forum (LGNF) (Bekker et al.,
1997; Maharaj, 1997). Bekker and colleagues (1997:39, 41) explain:



[At that time of the deliberations], the NP government initiated a process of local government
negotiations designed to take place concurrent with, and parallel to, national negotiations. After
a period of preliminary local level discussions in a large number of towns, this local government
negotiation proposal was rejected by the ANC and its allies. Thereafter, the main negotiating
parties agreed to postpone the establishment of a new system of local government until after the
1994 general elections [...] It was only after constitutional negotiations had been completed that
this main body addressed the proposals of the LGNF: to establish a transitional local government
framework and to translate it into legislation [...] The Local Government Negotiating Forum
(LGNF), [was] a national bilateral forum comprising a 'statutory" - that is, public sector - and a
SANCO delegation, equal in size.

In this quote, we see the political force of “powering”: where the NP hoped to keep some sense of power
by refocusing their negotiations on local rather than national government, and the African National
Congress (ANC) blocking this attempt; but we also see the work of “puzzling”: as signalled by the work
of the LGNF who sought to determine a policy for transitional local government that met the

requirements of establishing a democratic local government.

During the pre-interim phase, the LGNF was reproduced in local level forums across the country (Bekker
et al., 1997; Cameron, 2006; Maharaj, 1997 & 2002). These forums were responsible for determining
the boundaries and structure of their constituent local government as outlined by the LGTA (Local
Government Transition Act, No. 209 of 1993, 1994). They also consisted of the 50/50 split described
above (Bekker et al., 1997; Cameron, 1999 & 2006; Maharaj, 1997 & 2002). While the intent of the
forums was to ensure the beginnings of a democratic and representative local government, in many cases
they were susceptible to the political dynamics that denied the direct democratic process (Bekker et al.,
1997; Maharaj, 1997 & 2002). Personal interest and political manipulations were evident in the
oppositional relationship of the non-statutory and statutory members in some forums, explaining the
delay in local government elections in the provinces of the Western Cape and KZN (Bekker et al., 1997,
Maharaj, 1997 & 2002). However, the process of democratisation continued and the new local
governments were established. The forums determined the structure of their constituent municipalities.
It was, however, through the local government elections of 1995 that the leadership of the now integrated
municipalities was introduced — producing new lines of conflicts between the incumbent and new
municipal officials (Bekker et al., 1997; Maharaj, 1997 & 2002).

As noted above, the democratisation of local government was secondary to the democratisation of
national government. Because the LGTA (Local Government Transition Act, No. 209 of 1993, 1994) was
considered as a transitional measure only, a relook at the local government structure was necessary. This
revision exercise fell under the mandate of the Department of Provincial Affairs and Constitutional

Development who produced the new suite of local government legislations (Department of Provincial



Affairs and Constitutional Development [DPACD], 1998). The utopian, emancipatory vision of South
Africa established by the Constitution (The Constitution of the Republic of South Africa, 1996)
continued in this set of legislation. As Schwember and Urabayen (2018:1) suggest, utopias are bred out
of the “emancipatory desires of societies.” South Africa, as a nation, was seeking to escape the cloud of
discriminatory and racialised history of dispossession that covered all aspects of society. To summarise
the key terms expressing the image of the ‘new South Africa’ in terms of local government and spatial

planning:

e “integration”: the integration of racially divided local governments;

e “One city, one tax base”: the assertion that these separated local governments did not benefit
the full constituency whose work and consumption they benefitted from;

e “functionally-linked”: spaces that were segregated under apartheid but are technically and
functionally connected;

e “wall-to-wall demarcation”: the imperative that all areas of the country fell under the

jurisdiction of a municipality, none could be excluded, like in the apartheid past.

All these terms describe an aim to ensure the transformation of the spatial and governmental landscape
through a local government reform framework (Cameron, 2006; DPACD, 1998; Goodenough, 2004;
Maharaj, 1997 & 2002).

While these terms signify the emancipatory desire to bridge the racial divide, there is ab additional
mandate in legislation for local government. Local government as a means of spatial-social-political
transformation also relies on a vision of “developmental local government”. The notion of
developmental local government was built on an understanding that in order to bridge the racialised
socio-economic divide, socio-economic development needed to occur (Boraine et al., 2006; Cameron,
1999 & 2006; Robinson, 2008; South Africa, 1998b; Turok & Parnell, 2009). The Local Government
Municipal Structures Act (Local Government: Municipal Structures Act of 117 of 1998, 1998). explains this
concept as follows:

...[T]here is fundamental agreement in our country on a vision of democratic and developmental
local government, in which municipalities fulfil their constitutional obligations to ensure
sustainable, effective and efficient municipal services, promote social and economic
development, encourage a safe and healthy environment by working with communities in creating
environments and human settlements in which all our people can lead uplifted and dignified lives”
(Local Government: Municipal Structures Act of 117 of 1998, 1998: 1).

To ensure that all municipalities reached the above aim, and with an understanding that South Africa had

a range of municipalities with differing spatial, economic, and demographic realities, a categorisation



system was established. These categories were formulated to ensure that large cities (metros) would
“have sufficient powers to fulfil their intended role;” whilst also maintaining, “flexibility in local
government systems outside of metropolitan areas to accommodate the vastly different settlement types
(ranging from large secondary cities to sparsely populated rural areas)” (DPACD, 1998:8). The
municipal categories were established by Section 155 of the Constitution (The Constitution of the
Republic of South Africa, 1996: chap7, s155) as follows:

Establishment of municipalities
155. (1)There are the following categories of municipality:
(@) Category A: A municipality that has exclusive municipal executive and
legislative authority in its area.
(b) Category B: A municipality that shares municipal executive and legislative
authority in its area with a Category C municipality within whose area it falls.
(c) Category C: A municipality that has municipal executive and legislative

authority in an area that includes more than one municipality.

Whilst the Constitution (ibid.) established these categories, the Local Government Municipal Structures
Act (Local Government: Municipal Structures Act of 117 of 1998, 1998) clarified them. The Structures
Act (ibid.) designates the Municipal Demarcation Board (MDB) — an independent, government-funded,
body of experts elected by the then Minister of the Department of Provincial and Local Government, and
signed off by the President — as the arbitrator of the process of boundary demarcation and municipal
categorisation (Goodenough, 2004; Maharaj, 2002; South Africa, 1998b; Sutcliffe & Zitha, 2000). We
can find a further clarification of these categories in the Structures Act (Local Government: Municipal
Structures Act of 117 of 1998 South Africa, 1998: partl ss 2 & 3):

Areas which must have Category A municipalities
An area must have a single Category A municipality if that area can reasonably be regarded as-
(a) a conurbation featuring-
(i) areas of high population density;
(i) an intense movement of people, goods, and services;
(iii) extensive development; and
(iv) multiple business districts and industrial areas;
(b) a centre of economic activity with a complex and diverse economy;
(c) asingle area for which integrated development planning is desirable; and

(d) having strong interdependent social and economic linkages between its constituent units.



Areas which must have municipalities of both Category C and B
An area that does not comply with the criteria set out in Section 2 must have municipalities of

both Category C and Category B.

These categories are the foundation of my research. Where the Constitution (The Constitution of the
Republic of South Africa, 1996) assigns the role of redistribution? to local government, as demonstrated
above, the categories emphasize the importance of different roles for different municipalities. By
accepting the different strengths and realities found in settlements across the country did not seek to
exempt some from the aim of “developmental local government,” rather these differences were
accommaodated through the categorisation so that all municipalities have the tools to foster development.
However, it is important not to take these categories for granted. They not only demonstrate a desire to
rationalize government, they are also tied to the idea that a decentralised state is more economically
productive. In an era when the idea of the entrepreneurial city permeates urban studies (Cameron, 1999
& 2014; Robinson, 2002) fuelled by such popular labels as Global and World City (Sassen, 1991),
looking at South Africa presents an opportunity to think critically about the work of urban categories in
urban governance. This is even more vital when not only cities in the Global South, but small- and
medium-sized cities globally are ignored in the framing of these popular categories. With this thesis, |
hope to bring light to this gap in the research, as | see it as an important step to creating an urban studies
that reflects the range of cities across the globe more accurately. Moreover these categories affect how

we manage our cities (Bolay & Rabinovich, 2004; Robinson, 2008).

Though the extract above from the Structures Act (Local Government: Municipal Structures Act of 117
of 1998, 1998) does not specify a settlement type (town, city, village, etc.) for each category, it is clear
from the White Paper on Local Government (DPACD, 1998) - which preceded the Structures Act - that,
in the case of Category A, the writers of the Act had a particular type of settlement in mind. Category A
is more specifically described in the “Definitions” section of the Structures Act (Local Government:
Municipal Structures Act of 117 of 1998 South Africa, 1998:7):

‘metropolitan municipality' means a municipality that has exclusive executive and legislative
authority in its area, and which is described in Section 155 (1) of the Constitution as a Category
A municipality;

L With regards to this thesis, | consider redistribution, as the redistribution of wealth and resources from the previously
excluded (black) population.



This clear definition demonstrates a delineation of metropolitan municipalities (metro/Category A) and

non-metropolitan municipalities (local municipalities/Category B).

When the six metropolitan municipalities were established in 2000 after the local government elections,
there was a pushback from local municipalities that were not deemed metros (Goodenough, 2004;
Sutcliffe & Zitha, 2000). As a product of this, the MDB established the concept of the “aspirant metros”
— larger local municipalities that had the potential of becoming metropolitan municipalities (Municipal
Demarcation Board, 2001a & 2002a). Thus, as Marais and colleagues (2016 & 2019) write, the drive to
be a metropolitan municipality results in secondary cities (local municipalities) looking to obtain “metro

status.”

Those municipalities that fell under the arguably awkward label of “aspirant” were reassessed several
times through reports commissioned by the MDB to determine if they should be metros (Cameron, 2008;
MCA Planners & Oranje, 2005; Municipal Demarcation Board, 2001b, 2002b,c,d,e & 2008; Sutcliffe,
2002). So, to analyse the intents and implications of the municipal categories in this thesis | draw on the
case of one of these municipalities, the Buffalo City Municipality (BCM).

BCM was established as a local (Category B) municipality in 2000 (Bwalya & Seethal, 2015; Giraut,
Maharaj & Moriconi-Ebrard, 2002; Municipal Demarcation Board, 1999a & b; Sutcliffe & Zitha, 2000).
In 2001, however, the MDB classified the municipality as an “aspirant metro” (Municipal Demarcation
Board, 2001a & 2002a). Whilst this term did not have any jurisdictional power, it pointed the city toward
a path of gaining “metro status” — which eventually occurred in 2011: BCM became Buffalo City
Metropolitan Municipality (BCMM) (Department of Local Government and Traditional Affairs, 2010).

To go slightly further back in history, BCM was the result of the amalgamation of the former white
towns East London (including Gonubie and Beacon Bay), King William’s Town, Ginsberg and Berlin;
the former homeland townships and towns of Bisho, Mdantsane, Gompo and Zwelitsha; and the former
Coloured and Indian town councils (Eastern Cape (South Africa), 1994a & b; Municipal Demarcation
Board, 1999a). In a relatively unique way, the amalgamation of former homeland and former White
settlements profoundly reifies the local government vision of integration and transformation (Bwalya &
Seethal, 2015). In an editorial submitted to the local newspaper (the Daily Dispatch), the MDB described
the (future) municipality as follows:

This municipality includes East London and King William’s Town, Dimbaza and Debe Nek, as
well as a number of coastal resorts. Clearly this municipality is one of South Africa’s major
secondary cities with great potential to be declared as a Metropolitan Municipality (Municipal
Demarcation Board, 1999b).



The anticipatory wording of the quote above highlights the strong visionary exercise that was occurring
at the time of the establishment of the local government structure. It demonstrates the hopes imbedded
in the formation of the municipality. Understanding that the municipality was eventually declared a
“metro” raises questions as to how it was able to finally reach its “great potential” and what negotiations

were made to ensure that this vision of BCM was established.

Relying on the contextual grounding presented above, in the following chapter I continue to engage with
questions of the meaning of ‘metro’ through existing scholarship. I look at how ‘metro’ is linked to the
discourse that focuses on neoliberalisation and globalisation of urbanity and how this neoliberalisation
affects policymaking and restricts the types of cities that are seen as sites of analysis. Chapter 3 includes
an explanation of methodology with specific attention to the interconnectedness between my
methodological approach and my research questions and frame of analysis. | follow this with a detailed
discussion of my methods. | begin presenting my findings in Chapter 4 — with a focus on the greater
national implications of urban categorisation. | follow with findings that detail the BCM-specific
implications in Chapter 5. Together, these chapters demonstrate that urban research needs to
“provincialise” homogenizing theories (Parnell & Robinson, 2017:593). The circulating knowledge on
cities, although useful to some cities, can prove restrictive to others, especially when urban governance
is influenced by these theories. Thus, in Chapter 6, I return to the reviewed literature and emphasize the
importance of a greater understanding of all types of cities. Through continued research of lesser-known
cities, we can better see the different trajectories of popular urban theories. Finally, my conclusion -
Chapter 7 - summarises the work of the thesis and gives insight into further research opportunities,

including research that considers the quantitative proof of my argument.



CHAPTER 2: LITERATURE REVIEW

2.1 INTRODUCTION

Having introduced the democratisation of South Africa it is evident that the ideal that fuelled local
government transformation was redistribution as a product of development. Local government legislation
sought to ensure that municipalities obtained the “powers and functions” (The Constitution of the
Republic of South Africa, 1996: chap7, s155) necessary to enact this developmental agenda. The
conception of local government needing greater powers to further the socio-economic prosperity of a
country is not new, however, South Africa is unique in making this a legislated reality (Cameron, 1999
& 2014). Adding to the categorisation system that introduces metro as a jurisdiction, South Africa is a
useful site of analysis for understanding urban labels and the corresponding theories they are founded

on.

Beyond providing praise or recrimination for urban categories, and the structure that makes them
possible, the impetus for this project is to demonstrate how these labels are formed, bent and stretched
by normative values. In this review, | will highlight that despite the vast insights drawn from city
research, urban studies fails to encompass the realities of all cities. When certain theories are allowed to
dominate, they remain unquestioned. I, therefore, consider a set of literature on ideas and policy that
encourages researchers to question dominant urban concepts. Furthermore, building scholarship that
seeks to draw in alternative sites and tools of urban knowledge allows me to render research on urban
governance as a means of producing a less parochial urban theory. Specifically, I rely on secondary city
literature to provide a rationale for researching urban governance in small and medium cities. Where the
aforementioned bodies of literature push scholars to think outside the dominant narratives and locations
of cities research, secondary cities literature emphasises the importance of looking even further “off the
map” (Robinson, 2002: 535) to cities that make up the majority of urban settlements. To conclude the
chapter, I apply the challenge posed by this literature and ask what questions can a medium-sized city of
the Global South like Buffalo City Metro help answer.

2.2 THINKING CITIES

These days, it seems all but necessary for urban scholars to rationalise their study of cities by introducing
their writings with some statistic that emphasizes the colossal demographic shift to urban settlements
(Brenner & Schmid, 2015; Derickson, 2015; Pieterse, 2011; Ruhiiga, 2014; Smit, 2018). The
understanding that cities are rich sites of inquiry has accordingly attracted academics beyond urban

studies to look at their subject area in the context of cities. A multitude of studies on cities can be found,
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from inquiries into the public health outcomes of low-income urban dwellers (Whittaker, Tran & Keene,
2020) to the analysis of the informal business sector of developing cities (Tafti, 2020). However, even
after many decades of research, the limited understanding of cities remains an issue (Robinson, 2002 &
2006). Because of the emphasis on densely populated, economically-dominant cities that tend to be
located in the Global North, many scholars note the lack of attention to cities “off the map” (Ammann &
Sanogo, 2017; Bolay & Rabinovich, 2004; Robinson, 2002: 535, 2006 & 2008). Neglecting small and
medium cities is presented as a failure of urban studies to investigate the cities that make up the majority
of the urban settlements people live in (Ammann & Sanogo, 2017; Bolay & Rabinovich, 2004; Marais,
Nel & Donaldson, 2016 & 2019). The reality that the Global South holds the greater part of the world’s
population and fastest urbanising economies illustrates that these cities also warrant research in their own
right (Parnell & Robinson, 2012).

However, what Robinson (2002 & 2006) considers the failing of urban studies is not only the limited
sites of urban inquiry (i.e., which cities are focused on as places relevant for study), but also the limited
lenses that cities are viewed through. Even when cities “off the map” (Robinson, 2002: 535) are analysed,
they are still looked at from the perspective of the cities in the Global North — those cities that are ‘self-
evident’ and that no one questions whether or not they are cities (Robinson, 2006 & 2013). On the other
hand, cities in the Global South, or ‘third world cities’, are assessed with a developmental lens,
necessitating fixing so they might become more like their northern counterparts (Robinson, 2002, 2004,
2006 & 2013). For Robinson, the restrictiveness of this epistemological and ontological approach not
only fails the robustness of city research, but fails city practitioners as well. Recognizing the influence
of urban research on urban governance, Robinson (2002:532) asks scholars to consider “trajectories of
their own practices and analyses”. She suggests that “widely circulating approaches to contemporary
urbanization — global and world cities, together with the persistent use of the category ‘third-world city’
— impose substantial limitations on imagining or planning the futures of cities around the world
(ibid:531).”

Herein Robinson (2002) speaks to the powerful flow of ideas: one’s (scholarly) idea of city-ness
disseminates and thus fuels other ideas that affect “imagining or planning.” As such, her critique
resonates with the works of scholars (Baumgartner, 2014; Hall, 1993; Lowndes, 2009; Painter, 2008;
Skogstad & Schmidt, 2011) who establish “ideas as a central element of policy analysis” (Baumgartner,
2014:475). If policymaking is a core tool used by states to guide their nation’s progress (Hall, 1993;
Ruhiiga, 2014) it is important to know where the ideas that drive policymaking come from (Baumgartner,
2014; Hall, 1993; Lowndes, 2009; Painter, 2008; Parnell & Robinson, 2012; Skogstad & Schmidt, 2011).
The work of Hall (1993:293) reveals to us that we cannot take for granted the “framework of ideas” that

policymakers rely on:
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More precisely, policymakers customarily work within a framework of ideas and standards that
specifies not only the goals of policy and the kind of instruments that can be used to attain them,
but also the very nature of the problems they are meant to be addressing. Like a Gestalt?, this
framework is embedded in the very terminology through which policymakers communicate about
their work, and it is influential precisely because so much of it is taken for granted and
unamenable to scrutiny as a whole. 1 am going to call this interpretive framework a policy
paradigm.

To construct this theory, Hall (1993:279) analysed the shift in economic policy from “Keynesian to
monetarist modes of economic regulation” in Britain between 1970 and 1989. For Hall, this ‘third order
change’ signified a shift in paradigm, resulting in not only a change in the instruments of regulation, but
a change in the idea of what good regulation is. As Baumgartner (2014:476) clarifies: “[I]f ideas are
everywhere related to policies and the reasons to support them, paradigms are ideas on steroids.” He
(ibid:476) further explains that not all ideas that produce policies are as powerful and hegemonic as the
policy paradigm proposed by Hall, thus the term policy paradigm needs to be reserved for those ideas

that are, “[so] powerful [...] that they become unspoken.”

Returning here to Robinson’s indictment (2002) of popular urban labels and their limitation on urban
imaginary, we can ask if she is simply concerned with ideas or a greater paradigm. | suggest that
Robinson’s work speaks of the power of a greater paradigm. As Hall (1993:280) mentions: “[A policy
paradigm is] embedded in the very terminology through which policymakers communicate about their
work.” This parallels Robinson’s understanding that urban labels point to a greater framework that takes
itself for granted. To reiterate, her argument proves that the force of urban labels emphasises certain
characteristics - those that operate and benefit the globalising circulation of capital. Consequently, in the
face of the imperative of cities to operate competitively, urban practitioners end up limiting their view
of what a city should be based on these characteristics. Thus, while these labels, namely Global and
World Cities, (Brenner & Schmid, 2015; Sassen, 1991) might be useful for demonstrating the
transcendent ways cities interact with the global market even undermining the state, they also have a
parochial effect on envisioning our cities, as they are produced from the vantage point of neoliberal
urbanism (Parnell & Robinson, 2012; Rossi, 2016). As a way to shift this focus, Parnell and Robinson
(2012) ask scholars to provincialise such theories so as to allow an exploration of other ways of urban

knowledge generation. They (2012:611) write that: “policy outcomes are the result of multiple circuits

2 Something that is made of many parts and yet is somehow more than or different from the combination of its parts (Merriam-
Webster, n.d.).
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of knowledge, and attending to those which are not contributing to broader processes of neoliberalisation
is critical if the concerns and practices of urban development in poorer cities are to be comprehended.”
They continue to argue that “making a conscious effort to place experiences on the global urban
theoretical agenda means that scholarship should better reflect practice-driven knowledge that too often

falls off the radar screen of critical urban theory” (ibid:611).

2.3 GOVERNING CITIES

In line with Parnell and Robinson’s (2012) call cited above, this thesis asks urban scholars to take
seriously the realities of policymaking, and execution in order to generate a more productive and
insightful urban theory. I find Bolay and Rabinovich (2004:413) a useful resource in outlining this frame

of thinking:

[Looking at urban governance] allows us to answer two key questions for the development of
these cities: what rules guide decision-making processes? who are the players involved, what are
the context and constraints within which they operate, their source of power or authority, and how
do they relate to each other.

Bolay and Rabinovich’s framework (2004) questioning gets to grips with Robinson’s (2002, 2004, 2006
& 2013) assertion that scholars may need to consider the trajectory of their research, and consider in
what way ideas generated and/or adopted in urban theory interact with the dominant policy paradigm
and thereby shape urban governance processes too. A branch of political theory referred to as New
Institutionalism provides a theoretical foundation to an exercise of looking at the role of ideas and
institutions in urban governance. As defined by Lowndes (2009:91) New Institutionalism: “takes a
critical look at the way in which institutions embody values and power relationships|...]While
institutions constrain individual behaviour, they are also (paradoxically) human creations, which change

and evolve through the agency of actors”.

By new institutionalists describing institutions as the ‘rules of the game’ (Lowndes, 2009:95), they
contribute to an understanding of governance that clarifies what “rules, values and ideas” actors rely on,
and how they are constrained by and interact within this “game” (ibid: 93). Thus the game and the players
in the game “are seen as mutually constitutive” (Lowndes, 2009:100). This branch of theory reinforces
Hall’s (1993) conception of the framework of understanding by taking it further and assigning a critical
eye not only to the paradigm, but to the institutions established by these paradigms. Furthermore, it also
makes room for Baumgartner’s (2014) critique of policy paradigms and allows for the reality that ideas
have varying strengths and thus varying power by demonstrating that institutions affect how these ideas

are realised. Thus, both the investigation of urban institutions and modes of urban governance can
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highlight the strength of ideas and potentially shed light on Robinson’s assertions on the power of urban
theory.

In the case of South Africa, during the time of democratisation® - an era marked by the imperative of
redistribution (as demonstrated by such policies as the Reconstruction and Development Programme
(RDP of 19944) - where the global consensus asserted a reduction of state expenditure (Parnell &
Robinson, 2012:603; Smit, 2018), the idea of developmental local government was at the fore of the
minds of government officials. As mentioned in Chapter 1, developmental local government sought the
restitution of the spatial injustices left by apartheid by ensuring that local government had the powers
and functions to operate autonomously. Robinson (2002:542), however, describes such ideas regarding

autonomous local government in more critical terms:

Increasingly, policymakers suggest that cities which are well organized and managed can build
on their own distinctive combinations of economic activities and broader assets to act as a
competitive platform for attracting and directing economic investment and encouraging economic
growth. This way of thinking about cities and their potential for development has much in
common with other prominent approaches to local economic development which have been
primarily based on the analysis of western cities” experiences in the context of globalization.

In South Africa, while the government demonstrates a drift from the predominant policy paradigm, we
can see that developmental local government relies on the same dominant approaches. The disconnect
between the language and intents of South African policy and its influences appears to be a gap in the

literature, with the exception of a few scholars (see: Hart, 2014; Mayekiso, 1993; Selmeczi, 2015).

However, because my specific focus are the categorization as conceived by the Local Government
Structures Act, | must acknowledge a similar history of categorizing is present in countries across the
globe. China has a long history of categorisation of cities into “tiers” or “fronts” (xian). Jin and Zhao
(2020) explain how the term conceived in 20" century has become popularly used to categorize cities in

economic terms. They credit the trend to a Chinese business magazine called Yicai article in 2013. And

3 Referring to the transition to a democratic government.

4 The Reconstruction and Development Programme (RDP) was a socio-economic policy framework focused on establishing
equity in South Africa by means of reconstruction and development (the Ministry in the Office of the President, 1994).
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they further track the impacts on 3" tier (sanxian) cities® and how there is a clear shift in focus for cities

to be more economically competitive to raise in the ranks.

In a process more closely resembling the South African case, India the central government launched an
initiative, INNURM, in December 2005, “aimed at pursuing urban reforms and putting the cities on the
fast track to development”(Banerjee-Guha, 2009: 97). However, Banerjee-Guha describes these reforms
as a move from the previous era of planning focussed on “liveable Indian cities” and notes the emphasis
on pursuing “world class [Indian] cities.” Further this initiative relied on the classification of cities in
two 3 categories: A — mega cities, B — metro cities, C — urban agglomerations; with governance
requirements for each category focussed on the mission of JNNURM. Banerjee-Guha (2009) and
Appadurai(2000) both note how this emphasis on world class cities results in a sanitation effort that sees

the poor slum dwellers moved to the urban periphery.

With the cases in India and China demonstrating a concern for the influence that urban labels have on
urban policy and governance, a further investigation of South Africa’s system on labelling seems
warranted. The case in China demonstrates the sociological impacts of labels, showing how even the air
of competition that these labels bring effect city planning. The case in India strongly mirrors that of South
Africa, as it shows the effects of the legislative action of city labelling. Both these examples demonstrate
the importance of not taking urban labels for granted, whether they are written in the law or not. The
subjective interpretations of urbanity, influenced by the contemporaneous policy paradigm, create a
tension worth studying. Thus, my research aims to take seriously the South African urban labels and

focus on how they are operationalised in urban governance.

2.4 SMALL CITIES

While the previous sections provide a rationale for looking at cities in the Global South, and South Africa
in particular, I rely on another set of literature to guide me to my focus on Buffalo City Metro. As a sort
of pushback on the homogenizing nature of the aforementioned urban studies scholarship focused on
large cities (Brenner & Schmid, 2015; Sassen, 1991), scholars of secondary cities highlight the
importance of looking at small and medium cities (Ammann & Sanogo, 2017; Bolay & Rabinovich,
2004; Marais, Nel & Donaldson, 2016 & 2019; Smit, 2018: van der Merwe, 1992) . As Bolay and
Rabinovich (2004:408) write:

®> Which they describe as medium sized cities.
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[...] the overwhelming importance of metropolisation, which raises questions on a massive scale,
and is characterised by problems that affect several million people, causes medium-sized cities to
be studied too rarely.

To corroborate this assertion, Marais, Nel and Donaldson (2016) investigate the large discrepancy
between the study of metropolitan cities and secondary cities by looking quantitatively at urban research.
Using the case of South Africa, they analysed Google Scholar search hits to demonstrate the disparity
across cities. They demonstrate a difference of 1 million search hits (350 times more hits) between the
highest ranked (metropolitan) city and lowest ranked (secondary) city. This vast gap in the study of
smaller cities is not cited here merely as an interesting piece of data from the field of the geography of
knowledge production. Many scholars consider the high stakes at play if secondary cities continue to be
largely ignored in scholarship. As Bolay and Rabinovich (2004:409) establish: “Worldwide, it is
estimated that 54% of city dwellers live in centres of less than 500,000 inhabitants.” Further, they (2004:
408) mention that:

The ills that affect the metropolis [...] motivated us to examine smaller cities in the urban network
for their strengths and weaknesses with regard to urban management and the environment—in a
word, with regard to sustainable development.

Thus, to neglect secondary cities research is to neglect the global urban network. Scholars also note the

richness of urban understanding that is lacking when concentrating only on a particular subsect of cities:

Secondary and smaller cities might be more accessible to ethnographic research than large urban
centres...If we overlook urban forms that emerge in secondary cities, the image of urbanity is
incomplete (Ammann & Sanogo, 2017:6).

Without these statements of the shortcomings on an exceptionalizing framework that weighs some
cities as heavier than others, the broadening of the scope of urban studies would not be possible. |
appreciate the further clarifications that the work on secondary cities provides to understanding how
cities interact. Although understanding how large cities are destabilizing the power and notion of the
state is a useful finding in cities research (Brenner & Schmid, 2015; Sassen, 1991), the value of

secondary cities literature is that it looks at these relations (and others) outside of powerful cities.

As mentioned, Bolay and Rabinovich (2004) describe urbanity in terms of a network. Cities are part of
a system, and they expound on the various functions of cities in this system. Beyond merely
acknowledging the presence of small and medium cities with regards to the global economy, they
demonstrate the intranational and regional role many of these cities play. While the term “medium sized”

city implies a focus on population size or land area, secondary city scholars demonstrate the importance
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of the intermediary relationships that secondary cities have with their rural hinterland (Ammann &
Sanogo, 2017; Marais, Nel & Donaldson, 2016 & 2019; van der Merwe, 1992). The secondary cities
literature emphasizes a system or cycle of urban management and reality that accepts that some cities

interact with each other and their rural hinterlands in ways worth noting and leveraging:

More than just a quibble about terms, the interest of such a reflection lies in that it is likely to
generate a better understanding of the specificities of intermediate cities, and of their position
relative to demographic, economic and political exchange in developing countries (Bolay &
Rabinovich, 2004:408).

In this sense, secondary city scholars share the sentiments of Robinson (2002:535) in advocating for
cities “off the map”. Invoking the work of Anthony King (1998; as cited in Robinson (2002: 533))
describes urban studies as being “deeply divided against itself” as it separates research on cities based
on their location in the Global South or Global North. However this division also describes the gap in
research between metropolitan cities and secondary cities as well: an urban studies that is removed from

the majority (small- and medium-sized) cities, is divided against itself.

Even so, | find a gap in this literature in that it fails to explain the realities of cities like BCM. In the work
of researching cities “off the map” (Robinson, 2002: 535) there still seems to be bypass over cities caught
in between; in between the labels of metro and secondary cities, and those that are not the most well
known as “third world cities.” Further, many scholars still categorise cities into comfortable research
terms despite trying to widen the lens of city research. Bolay and Rabinovich (2004) advocate for a
typology of secondary cities that further categorizes these cities within the larger group. Marais and
colleagues (2019:124) assert that it is the lack of a “well-developed settlement hierarchy” that “results in
the inadequate distribution of services and functions and limited urban-rural linkages” in the developing
world. This ties in with the desire bred from a planning and governance tradition that seeks to describe
and manage things in ‘rational’ terms (Painter, 2008). In this sense, the rationalist view operates: “[...]
similar to [a] price of entry, where if one does not share the paradigm, one is not part of the conversation.”
This quote from Baumgartner (2014:476) illustrates that we all need to be aware of how we theorise,
even those of us advocating for the less studied fields. In the case of Buffalo City Metro, because it is
officially a “metro,” it escapes analysis by the scholars of secondary cities, despite it being far removed
economically, functionally and demographically from its larger counterparts. Marais, Nel and Donaldson
(2016 & 2019) rely on legislation to determine which cities are secondary cities in South Africa, rather
than acknowledging that legislation might also fail to adequately encompass cities like BCM. In fact, as
the following section suggests, the municipality experiences the same lack of research focus, as well as
the same pressure to meet the expectations of becoming a “true” metro, as the secondary cities Marais,

Nel and Donaldson (2016 & 2019) analyse.
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2.5 BUFFALO CITY

While | outlined the ways cities research has failed cities like BCM, there is a significant set of literature
available on BCM’s urban history (Bank & Sibanda, 2018; Buku, 2014; Bwalya & Seethal, 2015; Nel,
1990 & 1991; Robinson, 1990; Nel & Rogerson, 1996; Swilling, 1987). Much of this literature focuses
on the long segregationist history of the city. Even before the Native Urban Areas Act of 1923, like many
other colonial cities, East London had a form of segregation (Nel, 1991) . In 1875, a local act (the
Municipal Amendment’s Act) was passed, that restricted the land-use and location of the city’s Asian
population (Nel, 1991). This act worked alongside a sanction by the Cape Colonial government in 1877
that allowed the city to continue its practice of racial segregation which began when the city was annexed
as part of the Frontier Wars’ (Nel, 1991). Understandably, in the contemporary era of the post-apartheid
era, it remains difficult to upend this legacy of segregation (Buku, 2014; Bwalya & Seethal, 2015). Yet,
the agenda of de-racialization and development carries a certain weight in a city that has such a long

history of segregation.

While there is a literature that engages with post-apartheid local government transformational agendas
and the corresponding legislation, policy practices, and implementation (Cameron, 2014; Freund, 2010;
Maharaj, 2002; Robinson, 2008; Turok, 2012 & 2016; Turok & Parnell, 2009), it largely fails to
incorporate the realities of cities outside of the big three: Durban, Cape Town, and Johannesburg. Surely,
these are the economic powerhouses of the country, but this body of work falls into the trap of relying
on these cities to draw overarching conclusions on the failures or successes of the post-apartheid era. For
example, Cameron (2014) offers an analysis of the decentralisation of local government as a product of
the post-apartheid legislation. His analysis notes that often it is difficult for governments in cities to use
the full scope of their powers because their power is often undermined by the national government. But
he uses the cases of Johannesburg and Cape Town. Both cities have a political administration operating
in power that differs from the national administration. Cape Town is ruled by the Democratic Alliance
(DA) and Johannesburg is ruled by a coalition of parties. This differs from the case of BCM which is
ruled by the African National Congress (ANC) - the same party that rules nationally. As such, when
Cameron (2014) makes conclusions regarding the effectiveness of decentralisation, he grounds it in the

two cases that differ politically from BCM and many other municipalities in the country. Therefore,

& East London is the largest, most central, and most influential of the cities/towns that were later amalgamated to form Buffalo
City Municipality.

" The Frontier Wars were a series of wars between the British colonialists and the AmaXhosa for power over the Eastern Cape
region from 1779 to 1879.
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analysing the dynamics in BCM can provide a wider frame of the effectiveness of the legislated

decentralisation.

As explained earlier, while it seems clear that the local government legislation is rooted in the idea of
developmental local government, there is limited literature that engages with the discourse of urban
categories that shapes and is shaped by this idea. Yet, the operations of these categories seems to be
fertile ground for tracing where urban practice aligns with urban studies. With this, and in light of the
above discussion, one of the key considerations of the research grounding this thesis is how Buffalo City
Metro, as a medium-sized city in South Africa, pushed and pulled between urban labels. Where South
African literature (Cameron, 2014; Turok, 2012 & 2016; Turok & Parnell, 2009) has begun the work of
considering the institutions established in the post-apartheid era, and acknowledges the work of
categories in affecting local government management (Cameron, 2014; Marais, Nel & Donaldson, 2016
& 2019), a failure to consider the case of Buffalo City Metro, or other cities like it, limits the

understanding of the multitude of realities experienced by South African, and African, municipalities.



CHAPTER 3: METHODOLOGY

3.1 METHODOLOGICAL APPROACH

In defining the method of this research, I find it important to note my orientation when constructing the
project. Because this is a personal project as well as an academic one, | am aware that the framing of my
questions and methods | sought to answer them are personal. Buffalo City Metro is the city | grew up in
and is the anchor of this thesis, hence the approach of a case study used in this thesis. Beyond my
connection to the city, the merits of the case study approach allows for an in-depth, multi-faceted
exploration of complex issues utilizing a real-life scenario (Bryman, 2012; Creswell & Creswell, 2018).
So in the case of understanding the utilisation of urban labels, focussing on a specific local government

system, and city, allows for unique and nuanced findings.

While the city was used to orientated my research, it still required preliminary research on the subject of
local government in South Africa to locate the city in the broader historical context. In turn, this historical

inquiry proved to be a great influence on the types of questions I asked.

The approach to looking at history as a method is used by many of the authors I cite in my literature
review. The work of Cameron (1999), Hall (1993), Nell (1991) and Robinson (1990) all demonstrate a
consideration of the past legislation, the political discourse at the time, and in some cases a look at the
media. Further, the work of Bekker and colleagues (1997) and Maharaj (1997 & 2002) shows the
usefulness in seeking the insight of those involved in the work of local government to draw out a critical
analysis of legislation and its outcomes. Further, Bolay and Rabinovich’s (2004) analysis of secondary
cities in Latin America demonstrates the importance of gaining insights from a range of urban
practitioners to ensure a full picture of a city is drawn. The methods used by these authors were chosen
in an effort to destabilise what is thought to be a “universal truth” (Goodwin, 2013:60) by bringing greater
nuance to their subject area: emphasizing the importance of meaning making by engaging the subject
with a high degree of specificity, or accepting the varied effects of human influence on establishing
structures. To acknowledge that there is not a single universal truth led me to a post-modernist

epistemological orientation for my research.

This post-modern approach entails my acknowledgement that my orientation as a researcher strongly
influences the questions I ask and who I ask, how I ask them, and how | interpret the answers (Crang,
2013; Goodwin, 2013). Where some scholars might question the validity of my research due to my
personal relationship with the case, a post-modernist orientation allows me to acknowledge this

relationship and highlight the benefits of situated inquiry (Goodwin, 2013; Kitchin, 2013). My research
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does not seek to be a perfect mirror of the realities of South African local government, but seeks to draw
out the meanings that are absent from other interpretations of it, as well as tie it to larger debates on city

labels that fail to consider a different orientation - the orientation of a medium-sized non-Western city.

Although a quantitative inquiry might draw out an interesting picture of the tangible changes and results
of changing a city’s category, | rely on a qualitative inquiry as the questions are more focused on the
social influences that shape local government. Much of the work of forming local government, though
described as technical, falls to people that have their own normative values and political orientation.
While I acknowledge the importance of the structure that local government is, and looking at it as unit, |
propose that restricting the view of local government to the state-citizen dichotomy (Appadurai, 2000)
prevents a greater analysis of how parties in both the state or civic arenas experience local government.
Even when limiting the view of my study on academics, non-state actors and state practitioners, |
acknowledge the way that they interact with local government is not limited to their position in the state,

but extends to their whole human experience.

3.2 DATA COLLECTION METHODS

Creswell and Creswell (2018:41) describe qualitative research as:

...[A] approach for exploring and understanding the meaning individuals or groups ascribe to a
social or human problem. The process of research involves emerging questions and procedures,
data typically collected in the participant’s setting, data analysis inductively building from
particulars to general themes, and the researcher making interpretations of the meaning of the
data.

Because my research was focused on the operation of a concept — metro — | consider a qualitative
approach the most appropriate considering the influence on and use of concepts by people. Using
Buffalo City Metro as a case study allowed me to tap not only into a specific period of local
government reformation, but a specific site. Thus, | would more broadly describe the research as a
narrative case study where I tried to draw out the stories around the formation of local government,
the formation of Buffalo City Metro in this structure, and the ways officials operated in and
reflected on this transition (Bryman, 2012; Creswell & Creswell, 2018).

3.2.1 Document review

To orientate myself in the history of local government, | relied on reviewing a range of documents.
Government documentation proved to be the bulk of my review. The South African Constitution was the

starting point and allowed me to go down the pipeline of legislation to follow how the term Category A
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was further defined and structured. In addition, government White and Green Papers acted as useful
frameworks for understanding the intended goals of these acts (DPACD, 1997 & 1998).

Acknowledging their large role in demarcation and categorisation, the records of the Municipal
Demarcation Board (MDB) was an important set of data for understanding the more technical arguments
of demarcation. These records were sourced from the MDB, as well as via a former MDB member. Due
to the limitation of record keeping and the available time of the individuals providing me with the MDB
documents, |1 must acknowledge that the documents I received do not represent the full scope of works
of the MDB. What | failed to attain includes the various minutes from the workshops the MDB presented
upon the establishment and following changes of the demarcation and categorisation of BCM. These
documents might have proven useful for getting a sense of the community engagement and opinions of

the demarcation process.

Public notices and gazettes formed a small, but useful, source of data, as they demonstrate the various
changes of the municipality. | focused on notices from the establishment of the Greater East London
Transitional Local Council (TLC) and King William’s Town TLC (Eastern Cape (South Africa), 1994a
& b) (to the transition of BCM to Buffalo City Metropolitan Municipality BCMM (2011). While these
documents are merely announcements, they proved useful in determining how the boundaries shifted
over this period. Other documents worth noting are the reports produced by various government
departments and networks related to local government including the Department of Cooperative
Governance and Traditional Affairs (COGTA), the South African Cities Network (SACN) and The
National Planning Committee (NPC). Although these other documents were not directly used for
analysis, | found them useful, together with the aforementioned documents, in determining the structure

of my interviews.

3.2.2 Semi-structured interviews

Because the focus of my research was the concept of ‘metro’, | thought it important to gain insight from
those who interact with it every day — that is, government officials. The initial aim was to interview high-
level local government officials, but due to a lack of interest, or perhaps concerns of confidentiality (as
one interviewee implied), | found it difficult to get interviews with such officials, namely past and present
BCM city managers.

It is, however, important to look at the key individuals in the demarcation process. Thus a large group of
my interviewees were former members of the MDB. Complementing this group were interviews with a
small number of academic consultants and researchers who generated some of the reports investigated
in my document review. National government officials proved easier to contact and thus | was able to

interview the past ministers of the Department of Provincial Affairs and Constitution Development — the
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departmental predecessor to COGTA. This set of interviewees allowed for a greater understanding of the
ways that the local government structure was conceived and what the intended outcomes were, and how

BCM sits in this framework.

Another group that sat outside of, but work with the municipality, were the set of consultants and non-
governmental organisations (NGOs) that collaborate with BCMM. Through the initiative of the both the
National Treasury and the South African Cities Network (SACN), a focus on the socio-economic
outcomes of Category A municipalities allowed for greater strategic support for the municipality. | relied
on these consultants’ insights to understand how BCM was adapting to the reality of being a metro.
Because a number of the consultants had been working in or with the municipality before the transition
they proved vital in understanding the manoeuvres within BCM that allowed for metro status. A final set
of interviewees was planners in the municipality. This was the only set of interviewees who worked
directly in the municipality; these few interviewees proved instrumental in establishing the technical

argument for demarcation, while also highlighting the political realities.

In total I interviewed 19 people across a range of disciplines and professions. Gaining access to these
interviewees happened through cold-emailing key figures based on my preceding document review.
Additionally, snowball sampling was used in order to access interviewees whom | did not identify via

the document review.

| relied on a preconceived set of questions to structure the interviews. | did, however, aim to allow the
interviewees to guide the interviews: first, as a means to get a better understanding of local government
and demarcation, and second to allow for a more narrative thread to emerge. Gaining greater information
from interviewees and documents that were shared later in the process meant that my questions shifted
slightly during the data collection phase, but remained focused on understanding the concept of metro.

The bulk of my insights presented in the following chapters draw from these interviews.

Table 1. Distribution of interviewees

Distribution of interviewees

) Consultants -
National : Municipal
MDB | National o
Government | Academic SACN | NGOs | Other | officials
Treasury
Number of
] ) 3 2 5 3 1 1 1 3
interviewees

3.2.3 Newspaper review
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Following the interviews, | collected news articles from the local newspaper of Buffalo City Metro, The
Daily Dispatch. Because much of the archive is not digitised or available on the internet, | went to the
newspaper’s offices where the physical archive is located. I wanted to establish the media narrative
around the transition to metro, so | focused on articles from 1994 — 2015. The archives are structured
according to themes. The themes I chose to focus on were labelled as follows: Transitional Local Council
(TLC); Local Government Negotiating Forum (LGNF); Metro. Additionally, some of the articles were
digitised, but not accessible via the internet, rather I needed to access the archive’s computer to access
these articles. To obtain relevant articles I used the following Boolean search operator: (“Buffalo City”
OR “East London”) AND (“metro” OR “Category A” or “metro status” or “metropolitan”). I also
searched the Sabinet Reference website®, using the same Boolean search operator. This website searches
all newspapers in the country. In total | determined that 59 of the news articles were relevant to my
research on the basis that they gave a direct reflection of the opinions of politicians, academics, and
residents on metro status. | used NVivo 12 to code and analyse this data set. This data set was then used
as a supplement to my other sources (documents and interviews) to help highlight or contradict my

findings from the other sources.

3.4 DATA ANALYSIS

All interviews were audio-recorded, except for one at the request of the interviewee. Additionally, I took
notes during every interview. The audio-recordings were transcribed using the transcription web-based
software Otter.ai®. By going over handwritten notes and reviewing the interviews, | was able to hand-
code the data. This process included writing key concepts and insights onto coloured sticky notes and
using these sticky notes as a means of mapping my findings on a large poster. As mentioned, the
document review formed the basis of determining the types of questions | would ask my interviewees,
but in the analysis stage of the research project, I used the key findings from the interviews as a
framework for analysing the documents. The analysis process of the newspaper articles is as described
in the paragraph above. Together these stages of data collection and analysis create an inductive-

deductive-inductive approach to my research (Merriam & Tisdell, 2016).

8 https://discover-sabinet-co-za.ezproxy.uct.ac.za/search

9 https://otter.ai/home



3.5 RESEARCH VALIDITY AND RELIABILITY

A social constructivist methodological approach does not consider truth as universal; scholars question
the terms validity and reliability when considering research done with this orientation (Merriam &
Tisdell, 2016). Validity and reliability are terms that are a product of positivist approach that sought to
establish research that mimics the natural sciences in its ability to be replicated multiple times with the
outcome (result) of the research remaining the same (Creswell & Creswell, 2018; Gregory et al., 2009).
However, the social constructivist orientation would acknowledge that this is an unlikely probability.
Acknowledging that the researcher has their own view of the subject that influences the research design
and that the interviewees, as data sources, cannot not provide an account of events or process without
these being filtered through their social and linguistic interpretations, is acknowledging that the
research cannot be perfectly replicated. However, scholars have proposed the alternative concepts of
determining the rigour of a project, namely the methodological: “...[R]elated to the application of
method, and interpretive, related to judging outcomes, that is, ‘Can our co-created constructions be
trusted to provide some purchase on some important human interpretation?” ”(Merriam & Tisdell,

2016:239).

In this sense, looking at my research project, it was important to ensure a high degree of methodological
rigour, considering my close proximity to the case. To ensure that my personal bias as an inhabitant of
Buffalo City, and South Africa, did not wield undue influence over my findings, I utilised multiple data
sources that were triangulated to ensure the coherency of the data. The flexibilities of a semi-structured
interviewing format ensured that while | as a researcher may have come with my own normative values
in drafting and asking my questions, | allowed room for interviewees to guide the questions in a manner
that made sense to their experience. This process of interviewing also works to bring interpretive rigour
to the project. In my interviews | tried to foster a dynamic where | positioned interviewees as
conversation partners who are helping me interpret and analyse my own questions and conclusions. Thus,
my research was open to feedback from the interviewees, where they highlighted and reflected on the
points they deemed important. Again, the fact that each data set was used to speak to each other ensured

that my interpretations included as many voices as the data allowed.



3.6 ETHICAL CONSIDERATIONS AND APPROVALY

As the interviewees were in most cases high-level key informants or officials, questions of ethics were
less relevant as they are not considered a vulnerable group. However, as many of them participate in the
political arena, which can be contentious in nature, | made sure to explain the scope of my project via
email before the interview as well as in person at the time of the interview. Additionally, I got written
and verbal permission from each interviewee ensuring | could voice-record (or take notes) and transcribe
the interviews. Further, the question of anonymisation was posed at the beginning of the interview. All
interviewees were asked if they sought to be anonymised and how they would like to be anonymised
(what term would they prefer in lieu of their name). | concluded the interviews by once again going over
the terms of anonymisation and asking if they would like to make any changes. Though not all of my

interviewees sough to be anonymised, for the sake of readability, | have anonymised all my interviewees.

10 This process of gaining permission was performed in line with the requirements of the University of Cape Town’s Faculty
of Science Research Ethics Committee and I sought the appropriate approvals.



CHAPTER 4: THE MEANING OF METRO!"

4.1 INTRODUCTION

The question of categories stretches a range of ideas, ideals, politics, and geographies. Though this thesis
primarily focuses on an abstract concept, a central tenet of the presented research is that concepts like
‘metro’ assert themselves in reality in shaping borders, urban sprawl, development or under-
development, and infrastructure. As | will soon note, the ways urban governance is understood varies
across professions. But in many cases those that care about cities must work together despite this gap in
comprehension or perception. Thus important in the work of governing cities is to articulate how we
understand cities and what we deem the appropriate future of cities to be, with categories being an

important tool in this process, for academics, professionals and governments alike.

In understanding that the need to name is a human characteristic, | turn to the term ‘metro’. Metro as a
globally-understood, colloquial term is a way of thinking of cities that are large ‘agglomerations’ or
‘conurbations’ (Sutcliffe & Zitha, 2000:3,8). Though the term city by itself gives insight into the level
of concentration - be it population, economic or built environment - metropolitan cities point to an
elevation of the concept of city. These cities present a level of complexity that seem to supersede basic
metrics. Understanding that metro is not a simple term for city, but rather a promotion of it, it becomes
obvious why spectacular cities like New York or Tokyo are synonymous with the word. “A country
within a country” as one interviewee (who was integral to the formation of local government in South
Africa) put it - by their sheer structure, these cities allow for, and warrant, a level of self-governance,
political power or influence, and forward thinking at the local government level to ensure their continued

competitiveness.

South Africa has inserted itself into the discourse on metros by making them a legislated reality. As one
of my interviewees noted, “Metros do not need to call themselves metros.” However, in South Africa’s
case, they do. In contrast to other countries where metropolitan as a term might be used as a unit for

census or a descriptor of a type of city and not a way of structuring one, ‘metro’ operates in South Africa

1 Whilst I acknowledge that the etymology of metropolitan, and metropolis has its history dating back to the mid 14th century
(“Metropolitan | Etymology, origin and meaning of metropolitan by etymonline”, n.d.) largely based on the predominant
religious orders definition of an urban congregation, | prefer not to distract from the purpose of this chapter by delving into
that long history. Rather, this research focuses solely on how ‘metro,” as extrapolated from international discourse, is
manifested in South African Legislation.
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as a legislated and jurisdictional term. Having explored the historical roots of the relevant legislation in
Chapter 1, I will now convey an understanding of the concept of metros as uncovered from my
interviews. This chapter demonstrates that while the intents of the local government democratisation
process were development and transformation, we cannot take for granted that these are unanimously
understood terms. Further, regardless of the innovation involved in creating largely autonomous local
government, this autonomy seems to be limited in many ways by the perception of the categories and the
political nature of the process of gaining metro status that caters to possible manipulation by parties who

hope to gain power for themselves.

4.2 HIERARCHY AND AUTONOMY

As mentioned in Chapter 1, the South African local government structure originates in the Constitution
(The Constitution of the Republic of South Africa, 1996) that gives us the first instance of municipal
categories. Categories A, B and C are the designations given to every local municipality. Category B and
C form a two-tier system where B is a local municipality, and C is a district municipality which governs
two or more local municipalities (Category B). Category A is assigned to single-tier local municipalities
— municipalities that are self-governing and do not have to defer to a district municipality (Category C).
In this sense we begin to see what | consider a hierarchy: areas that can completely self-govern versus
areas that share governance. However, regardless of their specific field or area of practice, most people
| interviewed challenged this conclusion. Perhaps the term hierarchy is contentious in the historical
context of South Africa, but as one of the former national ministers of provincial and local government
noted: Hierarchy implies a level of interaction across categories, whereas our system operates as two
different realities — Category A in one reality, and Category B and C in another. Another interviewee,
one of the former MDB members, described the system as an either-or scenario, not an overlapping one:

either a municipality is self-governing, or it is not.

| think these statements warrant a return to the legislation that describes the distinction among the
categories. The Constitution (The Constitution of the Republic of South Africa, 1996) includes in its
Addendum two schedules that outline the “powers and functions” of municipalities. Schedules 4 Part B
and 5 Part B include long lists of municipal functions; in summary: environmental management; land-
use and building regulation; provision of social, health, transport and security services; water and waste
management; electricity provision; matters of tourism; maintenance of government properties; grant, tax
and rates collection; and municipal planning. But these “powers and functions” (The Constitution of the
Republic of South Africa, 1996: chap, s155) are not necessarily allocated to all municipalities. Category
A municipalities are able to yield the full scope of “powers and functions” (ibid.), but it is the role of

further legislation, as shown below, to determine how Category B and C municipalities split the “powers
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and functions” (ibid.) between them. This is a key 