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Civic organisation structure in KwaNobuhle:
e  Sipho Nyanga: Human Resources Executive, KwaNobuhle local Branch, SANCO, 12.11.98.
e Bidwell Mzwandile Made: HOD Housing, Land and Services, KwaNobuhle local Branch,

SANCO, 12.11.98.

NGO supporting the civic organisation:
e Russel Alison: formerly with the NGO Urban Services Group, 13.11.98.

Person running a business in the Gunguluza settlement:
e Mr. M. G. Mqulwana: owner of a container shop in Gunguluza, former Township Manager for

KwaNobuhle Town Council, 31.11.98.

PIESANG RIVER (DURBAN)

Local Government:
e Nati Mdlala: Ward Councillor for Piesang River, member of the Homeless People's Federation,

19.11.98.

Consultant to Local Government:
e  Max Singh: project manager for current infrastructure and tenure investment, Pravin Amar

Development Planners, 12.1.98.

Homeless People's Federation:

e  Patrick Hunsley Magebula: President of the Homeless People's Federation (national level), resident
of Piesang River, 18.11.98.

e Sam Mhlongo: Media Work and Communications, Homeless People's Federation (national level),
resident of Piesang River, 16.11.98

e  Thembelihle Mkhize: Responsible for Enumeration, Homeless People's Federation (national level),
and at Piesang River member of the Allocation Committee and responsible for building material
ordering and deliveries (Homeless People's Federation), resident of Piesang River, 20.11.98.

e Joyce Melwasi Makosi: Regional Convenor for house savings schemes, Homeless People's
Federation, resident at Piesang River, 18.11.98.

e Thandasile Spengani: Regional Convenor of the uTshani Fund of the Homeless People's
Federation, resident at Piesang River, 20.11.98.

e Constance Dwayisa: Bookkeeper for the region, Homeless People's Federation, 20.11.98.

People’s Dialogue:
e Joel Bolnick: People's Dialogue Cape Town, 2.6.98.
¢ Diana Mitlin: Consultant to People's Dialogue, Cape Town, 6.4.99.

Habitat for Humanity
e Joyce Mkhize: Project co-ordinator, Habitat for Humanity, also resident at Piesang River,
18.11.98.

Residents of Piesang River:

¢  Mr. Mabusa: resident and shop owner in Piesang River, member of Homeless People's Federation,
19.11.98.

e Majayiya Shaqa: elderly resident of Piesang River, member of Homeless People's Federation,
19.11.98.

e Betina Mbambo: elderly resident of Piesang River, member of Homeless People's Federation,
19.11.98.

e Juliet Gumede: elderly resident of Piesang River, member of Homeless People's Federation,
19.11.98.

e  Mr. and Mrs. Gumede: elderly resident of Piesang River, members of Homeless People's
Federation, 19.11.98.
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Built Environment Support Group (BESG)

e  Norah Walker: previously with the Built Environment Support Group (BESG), currently Director
of DAG (Cape Town), 14.1.99.

e  Heather Maxwell: previously with the Built Environment Support Group (BESG), currently with
the Cato Manor Development Association (CDMA), 20.11.98.

KANANA (SOUTHERN JOHANNESBURG)

Local Government:

e  Ace Mataung: Ward Councillor for Kanana Phase 2 (this was not a separate interview - he was
present during the interview with the Independent People's Committee), 1.12.98.

e  Maretha Jordaan: Manager: Urbanisation and Development, Lekoa Vaal Metropolitan Council,
4.12.98.

Consultant to Local Government:

®  Bruce Welchman, Project Manager, Civemech, 4.1.99.

e Jon Busser, Town planner, Urban Dynamucs, consultant for the Kanana housing subsidy
investment (infrastructure and tenure), 12.1.99

People's Dialogue.
e  Vusi Ntuntsha: People's Dialogue Johannesburg, 30.7.98.
e Joel Bolnick: People's Dialogue, Cape Town, 2.6.98.

Homeless People's Federation:

e  Agrenette Madwai: Regional Land Convenor, organiser and resident of the nearby land invasion
Agrenette Hills (named after her), 2.12.98, 4.12.98.

A group interview has conducted with the following members of the Homeless People's

Federation, 1.12.98:

e Jacob Diamond: Regional Technician for the Homeless People's Federation (also secretary of the

Independent People’'s Committee), resident of Kanana Phase 2.

Elizabeth Ramaesa: responsible for catering at the Kanana BIT-Centre,

Paulina Sikonjelo: Savings Scheme Collector,

Martha Molefi: Bookkeeper for the Kanana BIT-Centre,

Petrus Madona: Store Man / Caretaker of the Kanana BIT-Centre,

Agrenette Madwai: Regional Land Convenor, resident of the nearby informal settlement Agrenette

Hills. :

e Rose Radebe: Regional Housing Schemes Convenor, resident of the nearby informal settlement
Agrenette Hills.

Independent People's Committee:

e Jan Maduna: Chairperson of the Independent People's Committee of Kanana Phase 2, and
Community Liaison Officer for the housing subsidy investment project, 1.12.98.

e Jacob Diamond: Secretary of the Independent People's Committee of Kanana Phase 2 (also
regional technician of the Homeless People's Federation), 1.12.98.

Local ANC structures:

e Daniel Mokoena: Secretary of the ANC Youth League, 4.12.98.

e  Esther Motloung: ANC Women's League - responsible for women's complaints (also a Homeless
People's Federation member), 4.12.98.

Private developer:
e  The owner of Vusani Amadolopa Emerging Contractors {private developer with show house in
Kanana Phase 1), 2.12.98.
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Chapter 8. Appropriate informal settiement intervention: prospects and challenges for

South Africa

8.1 Introduction

Informal sertlement intervention, as currently practised through the national housing policy framework
in South Africa, is not appropriate to the reality of informal settlement, as it reduces this complex
phenomenon to technocratic concerns around the de]ivéry of standardised housing units. This study has
critically explored this hypothesis through a comparison with the way in which the informal settlement
intervention question is treated in Brazil. | have started this study by placing current practice in Brazil
and South Africa in relation to shifts in international thinking, and in relation to the intervention
approaches that have emerged internationally. I have then compared how informal settlements emerged
and were treated differently within the socio-political contexts of Brazil and South Africa, both by the
state and by civil society. Through this comparison I am able to critically examine the positions in the

South African literature on informal setilement intervention, and the current South African practice.

What has this comparative research approach contributed to our understanding of informal settlement
intervention in South Africa? On the one hand, it has confirmed my hypothesis that thinking on informal
settlement intervention in South Africa has stagnated around a powerful technocratic {product-driven)
market-oriented approach. While there is evidence that this approach does not adequately address the
reality of informal settlement, it has remained largely unchallenged. This lack of critical debate in South
Africa contrasts with a progressive debate in Brazil, emanating from a movement for urban reform,
which is politically backed by the PT (Workers' Party). This movement, comprising academics,
practitioners, politicians and organised residents, has challenged product-oriented market-driven
informal setilement intervention, developing instead an approach based on the demands of mobilised
informal settlement residents. The lack of critical debate on informal sertlement intervention in South
Africa also contrasts with the urban poverty debates conducted at the international level in the 1990s.
These debates have challenged the technocratic market-criented informal settlement intervention

promoted internationally by the World Bank since the early 1970s.

On the other hand, this comparative approaeh has confirmed distortions in the current South African
informal settlement intervention framework. Here I have exposed an overemphasis on standardisation of
the individual delivery product: the residential plot with freehold tenure, on-site services and a minimal
house. As a result of this distortion, progressive process-oriented intervention, as promoted
internationally by the debates on urban poverty, remains unthinkable within the South African
framework for informal settlement intervention. However, even technocratically driven in situ
upgrading, as promoted by the World Bank in the early 1970s, which minimises physical disruption of

the existing setilement, is rendered impossible in South Africa. Instead, informal settlements are
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remodelled according to standardised layouts, I have argued that the distorted delivery model in South
Africa is underpinned by the entitlement of most low-income households to a once-off product-linked
capital subsidy. The inherent restrictions and rigid controls exercised through this model of
intervention, while in conflict with the realities of the urban poor, are legitimised due to the access that
the capital subsidy entitlement promises to an individual asset, in the form of a house. I have shown that
popular strategies have in turn been distorted by an endeavour to secure the largest possible individual

house through the once-off capital subsidy entitlement.

Having confirmed that South African informal settlement intervention has stagnated around a distorted
model, the comparative research approach has enabled me to explore the reasons for this status quo. By
engaging with the international thinking and practice I have been able to view the South African
intervention approach not simply as an inappropriate policy solution, but as the product of an entire
paradigm of development. By examining the origins of the contrasting informal settlement intervention
in Brazil and South Africa, I have been able to ask why this paradigm, with its distorted model of
informal settlement intervention, could be entrenched in spite of the process of democratisation in South
Africa. The comparison with Brazil, therefore, has not only exposed the shortcomings in the South
African informal settlement intervention approach, but has exposed the socio-political conditions that
allowed a particular development paradigm to gain dominance in South Africa. This understanding
allows me 1o realistically engage with the prospects in South Africa for a paradigm shift that would

create the space for a more appropriate form of informal settlement intervention.

8.2 Shortcomings in the South African informal setilement intervention framework

What are the shortcomings in the current South African informal settlement intervention repertoire that
have been identified through this comparison with Brazil? Various forms of in situ intervention are
practised in Brazil, ranging from comprehensive externally designed upgrading seeking minimal
disruption of the physical environment, to support-based and community managed settlement
improvement. In contrast, in sifu upgrading in South Africa has come to mean the replacement of
informal settlements with formal township layouts, standardised plots with freehold title, and formal
housing. In South Africa, therefore, informal settlements are regarded as temporary transit areas
awaiting replacement by an individualised model of development. The inherent, though fragile, abilities
of the informally established sertlements to respond to the demands of urban poverty are officially
ignored. Likewise ignored are both the informal systemns through which these sertlements are managed
and the community-based strategies through which they are improved. Indeed, unofficial settlement
improvement, particularly individual investment in permanent construction, is discouraged due to the
pending remodelling and standardisation of the settlement layout according 1o the norms and standards
attached to the intervention funding. ‘Shanty towns' or shack setilements are therefore perpetuated until
they are replaced through official intervention. This absence of consolidation applies even to recently

established informal settlements, where organisers of the invasion have anticipated the standardised
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nature of formal intervention and have planned the layout accordingly. In a few exceptions, as in
Kanana and Weilers Farm (two of my case study settlements), individual households have mobilised
resources and construeted permanent dwellings prior to formalisation and standardisation of the layout.
However, such buildings are not treated as permanent in the formal layout planning. The need for
standardisation of the layout, resulting from the standardised capital subsidy entitlement, overrides any
consideration of early consolidations, or of settlement diversifieation through individual investment.

Demolitions are the rule.

A further shortcorming in South African informal settlement intervention that has been identified
through this comparative study, is the absence in South Africa of any support-based approaches to
informal settlement improvement. The only space which support-based approaches have been afforded
in informal settlement intervention in South Afriea is in the construction of houses once layouts have
been standardised. While progressive approaches in Brazil have been developed and institutionalised in
the PT municipalities, which allow for community-managed upgrading according to localised priorities,
the national housing policy in South Africa dictates a uniform product-driven treatment of informal
settlements across all designated urban areas. Even in exceptional cases such as Weilers Farm (one of
the case study settlements), where a cormmunity-based organisation has been appointed as developer for
the intervention, the dictates associated with the capital subsidy do not allow the community-based
developer to define product and procedures. The same dictates have distorted the internationally
inspired support-based initiatives. Both the People's Housing Process of the national ministry of
housing, and the independent Homeless People's Federation/People’s Dialogue alliance, have become
mechanisms for the production of the Jargest possible capital subsidy houses on standardised plots with

freehold titles.

8.3 Exposing stagnation in the thinking on informal settlement intervention in South Africa

As mentioned abave, this study has confirmed that both popular and scholarly thinking on informal
settlement intervention in South Africa is largely trapped in the product-oriented confines of the current
intervention framework, and has therefore stagnated. Widespread consensus on the entitlement of low-
income households to a uniform product has stifled debate on intervention in existing uregular informal
settlements. With regards to popular initiatives' limited challenge to the official intervention framework,
my finding has been that it is the individual househaold's awareness of its entitlement to the ance-off
capital subsidy that has resulted in relative complicity of community-based initiatives with the dictates
of the formal development. Any substantial popular challenge 1o the national framework is discouraged
by the residents' prospects for an individual asset that is to be gained through the capital subsidy system.
The South African informal settlement literature gives evidence of the failure, of various aspects of the

standardised capital subsidy approach, to address the social and economic reality in informal
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settlements. However, the literature too has failed to substantially challenge the intervention framework.
How then has the comparison in this study explained intellectual stagnation in South Africa, as opposed

to the continuous search for more progressive informal settlement intervention in Brazil?

The socio-political causes of informal settlements in South AfTica differ from those in Brazil. The
diverging ways in which the exclusion of a substantial portion of society from formal housing was
achieved in South Africa as opposed to Brazil resulted in diverging ways in which this ongoing
exclusion has been interpreted and challenged. In Brazil, exclusion throughout the 20th century, was
based primarily on class divisions, and was achieved through the unrestricted pursuit of economic
interests. Brazilian cities were thus shaped, not by planning and regulation, but by processes of property
speculation. Amongst the popular class and intellectuals, this fostered a consciousness of class
divisions, and of the exploitative and exclusionary nature of market-oriented policies. An intellectual
left in Brazil has critically engaged with informal settlements through the question of exclusion, and has
aligned itself with popular movements, developing strategies to secure a physical and political stake for
the working class in the rapidly changing urban environment. Altemative approaches to informal
settlement intervention emerged within this framework. Politically, these alternative approaches have
been supported and promoted by the PT, which is home to social movements and to progressive
academics and practitioners. The decentralisation of government and political power has then allowed
the PT to institutionalise altemative approaches at municipal level. Political competition at municipal
level in turn requires ongoing popular mobilisation around the realities of exclusion, and an ongoing
search for more democratic government intervention, in order for the PT to contest against conservative

parties that promote a market-oriented and product-driven informal settlement intervention.

In contrast to the Brazilian situation, exclusion of a portion of the population from formal housing in
South Africa was primarily the result of race-based control through rigid urban planning and regulation.
This fostered a popular and intellectual consciousness primarily of race, although class has increasingly
become a barrier to overcoming urban poverty and exclusion. The attempt then has been to redress such
exclusion through the abolition of racially discriminatory legislation, though legitimising the
continuation of the rigid urban controls, which underpin the segregated urban land markets and
perpetuate class-based spatial exclusion. It is market-oriented considerations that have inspired the
current individualised informal settlement intervention framework. Widespread consensus among the
middle class, around the same neoliberal considerations, has then also prevented a substantial challenge
to both the urban regulatory system and the framework for informal settlement intervention, and has
discouraged the exploration of altematives. In addition, the centralised nature of urban policy in South
Africa, in which local government acts merely as implementer, has discouraged the exPloration of
altematives from within local government. In thus context, the informal settlement question has not been
politicised. A critical popular and intellectual consciousness of the flaws that underpin the market-

oriented intervention framework does not exist.
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8.4 Exposing the market-oriented paradigm in South Africa

The comparison with Brazil, in relation to international thinking, has then allowed me to associate the
shortcomings in the South African informal settlement intervention framework, and the intellectual
stagnation around this framework, with a particular market-oriented paradigm. This contrasts with the
progressive paradigm of the pragmatic Brazilian left, which has pioneered democratic informal
settlement intervention in close alliance with the favela movement. While the democratic approaches to
informal settlement intervention practised in the PT municipalities in Brazil may have relevance to
other contexts, the argument throughout this study is not for the direct transfer of more appropriate
intervention approaches from Brazil to South Africa. The comparison between the two countries has
revealed that not all aspects of the favela situation in Brazil have direct parallels to South Africa.
Brazilian solutions are therefore not necessarily relevant to the South African informal settlement

situation.

The question of tenure, as compared in this study, illustrates this divergence. In Brazil, the continuous
displacement of favelas through processes of land speculation has triggered a popular demand for
freehold title to the occupied land. As a result, progressive municipalities have taken on the legal
challenge of delivering freehold title in favelas. In South Africa the delivery of freehold title to informal
settlement residents is not the progressive equivalent to that in Brazil. In contrast to the favela
movement in Brazil, the civic movement in South Africa promoted a communal and de-commodified
relationship to urban land, thereby responding to the realities of urban poverty and exclusion as they
were being experienced in South African urban areas. Policy in South Africa did not respond to this
approach, instead imposing freehold title within a neoliberal or market-oriented paradigm. My
examination of South African literature on informal settlements has confirmed that this neoliberal drive
for freehold title is underpinned by flawed arguments. Yet, the market-oriented framework remains

unchallenged.

The argument in this study is for a paradigm shift in South Africa that would allow the development of
progressive approaches to informal settlement intervention that respond, not primarily to business
interests (as is currently the case), but to demands from the informal settlement population and its

organised initiatives.

8.5 Prospects for a paradigm shift in South Africa

What does the comparison with Brazil tell us about the prospects for such a paradigm shift in South
Africa? This study has compared the processes of gradual democratisation in Brazil and South Africa
since the mid 1970s. Here a divergence between the two countries became evident at various levels. In
Brazil the socio-political conditions for a shift towards more responsive and democratic informal

settlement intervention existed. Social movements such as those representing the favela population were
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articulating demands for favela legalisation and upgrading, and for a say in urban policy-making. This
position was consistently supported by the pragmalic intellectual left and politically promoted by the PT.
A broad-based movement for urban reform then advanced this position. The challenge to exclusionary
policies was successful, in part, through the adoption of constitutional amendments and, in part, through
democratic institutional mechanisms in those municipalities that are governed by the PT. As mentioned
above, political contestation at local government level in Brazil requires ongoing conscientisation and
politicisation around questions such as favela intervention. From this conscientised position, the
Brazilian movement for urban reform has then also been able to critically engage with, and actively

contribute to, the international debates on urban poverty.

In South Africa, the socio-political conditions for a challenge to unresponsive intervention did not exist.
The closest equivalent in South Africa of the favela movement in Brazil was the civic movement, though
representing not specifically the informal settlement population, but the African urban population at
large. As mentioned above, this movement articulated a development position of its own, based on the
decommodification of land and other basic needs commodities. While extending this approach to
informal settlements, thus eradicating the practice of tenancy, the civic movement was prevented from
further articulating this development concept. Throughout most of the 1980s, the political struggle
centred around the need to secure democratic non-racial government. Therefore, the primary focus of the
civic movement was o protest against the imposition of illegitimate local government structures in urban
townships. In response, the movement was violently repressed by the state. At the same time, the
influential business-funded Urban Foundation was developing a market-oriented position on informal
settlement intervention. In 1990 it published a benchmark proposal for a national housing pelicy in
South Africa, articulating a market-oriented position on housing and informal settlement intervention.
Policy-making in the early 1990s, in which both the fragile civic movement and the powerful Urban
Foundation were represented, was then dominated by the market-oriented positions of the latter. The
central ideas put forward by the Urban Foundation in the early 1990s were adopted into the national
housing policy after the 1994 elections. Through this policy, the once-off household-based capital
subsidy channels housing intervention, be it on a greenfield site or in informal settlements, into the

standardised delivery of plots with freehold title, on-site access to services and a minimal house.

In this study 1 have found that this intervention framework in itself is not likely to be challenged by its
beneficiaries, as it promises an individual household-based asset in the form of a house. Thus collective
community-based strategies have tended to co-operate with the official framework, even if in
disagreement with the imposed standards and procedures. While the South African literature has peinted
to the insensitivity of the market-oriented intervention framework to the diverse reality of the urban
poor, there is no co-ordinated intellectual challenge to the Urban Foundation inspired approach.

Indeed, the intellectual left in South Africa has not rigorously and pragmatically engaged with the
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question of informal settlement intervention. Nor has it actively participated in the intemational debates
on urban poverty. My sobering conclusion therefore is that to date the conditions do not exist in South
Africa for a paradigm shift towards more responsive informal settlement intervention, as has occurred in

Brazil.

8.6 Challenges for South Africa

What concrete suggestions can this study then put forward for the pursuit of more appropriate informal
settlement intervention in South Africa? No doubt, the ;stagnan'on and distortion in South African
practice must be redressed. Exposure to international debates on urban poverty, as well as progressive
practice such as that backed by the PT in Brazil, would increase awareness in South Africa of the
distorted nature of the current intervention framework. Such exposure should stimulate, not the direct
transfer of approaches from abroad, but the search for appropriate means of intervention in South

Africa.

However, the current intervention approach in South Africa is entrenched through a rigorous
framework, on which local governments and practitioners have shaped their operations, and within
which consultants and development NGOs have found a secure niche. A substantial challenge to the
status quo is therefore not likely to come from within these ranks. It may be noted that alternatives are
starting to be explored in the area of tenure, with scholars searching for options to the imposition of
freehold titles. However, the promotion of freehold title by the Urban Foundation is situated within a
broader paradigm. It promotes the product-oriented treatment of informal settlement intervention as a
form of housing delivery, dismisses a role for community organisation in favour of a top-down
engagement with the individual beneficiary, and primarily promotes stakes for the private sector, both
in project implementation and through consumerism, encouraged through individualisation and

commodification. This paradigm must be challenged as a whole.

For a departure from the Urban Foundation inspired paradigm, a critical level of popular, intellectual
and political consensus will be needed on the inappropriateness of its neoliberal underpinnings to the
reality of urban poverty as manifested in informal settlements. Only then may policy on government
funding in South Africa move away from the product-oriented once-off capital subsidy to the provision
of support through flexible longer term grant funding. Government subsidisation of informal settlement
improvement would then be designed for maximum impact in the form of direct poverty alleviation, and
not as a means of building the urban economy by providing opportunities for the profit-making sector.
With this orientation, unauthorised settlement improvement and consolidation through permanent
building of houses. shops and social facilities would be encouraged, rather than the current perpetuation
of a mransitional existence until the formal imposition of an individualised and standardised model of
residential development. Such an orientation would likewise trust the poor in understanding their own

siruation. allowing the identification of improvement projects by community-based organisations




220

themselves. It would then allow the release of government subsidies for such projects, and their
management and implementation by community groups. Ultimately, it would acknowledge the existence
of community-based strategies for the upliftment of living conditions in informal settlements. These
would be taken seriously, affording them space, rather than moulding them according to the role

assigned to community organisation by the profit-making sector.

How then will a change in orientation be achieved in South Africa? I have argued that increased
exposure among South African development professionals to progressive international insights, such as
those gained through the debates and enquiries on urban poverty, might build professional awareness of
the need for change. However, a co-ordinated challenge from within this sector is unlikely to occur. The
demand for alternative intervention might well have to be made from informal settlement residents
themselves. In this regard, progressive long-term support for community organisations is required. Such
support should encourage community groups to associate democracy with the right to demand
government intervention which responds to the diverse dimensions of poverty as experienced in
informal settlements, rather than the right to be at the receiving end of government delivery of a
standardised product. Funding support for such a conscientisation might not be mobilised within South
Africa. Here progressive mternational initiatives may have an important role to play in enabling the
question of informal settlement intervention to enter popular and political debates. I have indicated in
my introduction to this study that engagement with the Brazilian PT already exists in the civic and trade
union movements in South African society. It is in this area then that a conscientisation of the way the
informal settlement situation is treated within the framework of the PT may contribute to building

critical demand from below.

In this study I have identified various gaps in our understanding of the informal settlement situation in
South Africa. Many of these gaps would be addressed by conventional surveys gathering quantifiable
data in areas hitherto ignored. However, I would argue that the fundamental intellectual challenge with
regards to informal settlement intervention in South Africa lies not in filling these gaps, but in '
furthering a change of paradigm in our treatment of the informal settlement question. This requires an
intellectual engagement with the current contours of social exclusion, including those created by the
current intervention paradigm, and with the thinking of those collective initiatives within informal
settlements that are committed to struggle for greater inclusion. [t is in the relationship between
intellectuals and community-based organisations or social movements, that four decades of Brazilian
experience are of relevance to the struggle against exclusion and the search for more appropriate

informal settlement intervention in South Africa.






